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Executive Summary

The Canadian economy is under constant
pressure to adapt — and it does so remarkably
well. As the Panel writes this report, the Canadian
dollar is at a 30-year high and unemployment
rates are at 30-year lows. However, adaptation
creates pressures — on businesses, on the people
who work in these businesses, and on
governments to provide the correct framework
to allow this necessary adjustment to occur.

The Expert Panel on Older Workers was established
as a response to two divergent pressures that
threaten the high standard of living that Canadians
are currently enjoying. First is Canada’s changing
demographics. The Canadian population is
aging, and that will have significant impact on
the Canadian economy and could reduce its
growth potential. The second pressure is how
to provide for those Canadian workers —in this
case, older workers — who are displaced as the
economy adapts.

The Minister of Human Resources and Social
Development Canada established the Expert
Panel on Older Workers on January 23, 2007.
The Panel members were selected for their
experience in studying policy issues. They
comprised retired Senator the Honourable
Erminie Cohen, who was appointed Chair;

Bill MacKinnon, Chief Executive Officer and
Senior Partner, KPMG Canada; Craig Riddell,
Professor, University of British Columbia; and
Diane Bellemare, Senior Vice President and Chief
Economist, Conseil du patronat du Quebec.

In the spring of 2007, Diane Bellemare resigned
from her position with the Expert Panel.

The government subsequently appointed

Ms. Frangoise Bertrand, President and Director
General of the Fédération des chambres de
commerce du Québec.

The Panel’s task was to consider the current
situation and future prospects of older workers,
and to make recommendations to the government.
Although a broad range of social and economic
factors affects the situation of older workers,
the mandate established a clear labour market
focus. The Panel, after determining for the purposes
of this study that older workers are those 55 years
and older, established two overarching themes
to guide its work:
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* enhancing the labour market prospects of
older workers; and

* supporting older worker adjustment, with
special attention to the circumstances of
displaced older workers.

The Panel started its examination with
consultations to find out the level of awareness
of Canadians on this topic and to hear what
Canadians had to say.

The Consultations

The consultation process on older workers

was both central and critical to the work of the
Expert Panel. The consultations were aimed at
hearing the concerns and issues confronting
them, as well as the challenges facing employers,
unions, governments and the many and varied
organizations that represent individual Canadians
and older workers. A discussion paper provided
background on the labour market issues
affecting older workers and initiated a dialogue
with interested stakeholders. Meetings with
provincial and territorial representatives were
rounded out through consultations with
interested stakeholders in the broader private,
not-for-profit and other non-governmental
sectors. The Panel met with academics whose
work centres on labour market and workplace
issues related to this target group. It also called
on international experts to gain insight into
what other countries are doing to address the
issues of an aging labour force. Experts from the
US also spoke about the dynamics of displaced
workers in their country and the impact of
policies designed to help them gain re-
employment.

Through the consultations and submissions from
all of these stakeholder groups, the Expert Panel
was able to learn about the broader strategic
issues confronting governments, the challenges
and opportunities employers must address
from a human resource management perspective,
and the concerns and problems individuals face
in their personal lives. The Panel was impressed
with the knowledge and awareness of the issues
of the participants; inspired by the passion with



which participants expressed their concerns; and
struck by the extent to which many of the
participants articulated thoughtful, reasoned
policy options and alternatives.

What the Panel learned is that, like the country
itself, views diverge on how to address these
two broad themes both within and between
provinces and territories and across the different
stakeholder groups.

A few things were obvious. Canadians for the
most part understand and accept the need for
economic adjustment. They recognize the need
to support diverse forms of learning and
training activities during the entire course of a
career. They also believe that those closest to the
problems have the best chance of solving them.

There was a large amount of support for
improving the participation of older workers in
the labour market. One of the major barriers to
engaging them in the labour force was thought
to be myths about the need to retire early in
order to more fully enjoy life and to make room
for the younger generation. The Panel found
that many older workers still have years of
potential contributions to the labour force, are
healthier, live longer and are more productive
than previous generations. The psychology
developed around “freedom 55” is changing as
many Canadians are looking for opportunities
to continue to contribute either out of necessity
or out of a sense of self-fulfillment. Stakeholders
were clear that governments should be active in
efforts to maximize participation rates among
older workers.

Canadians also expressed a strong view that
private and public policies ought to support
flexibility and choice throughout people’s lives.

The Panel’s Findings
and Recommendations

Enhancing Labour Market Prospects

The Panel acknowledged the importance of
population aging as a fundamental underlying
dynamic that will determine the situation of
older workers. This development is significant
because it stands to alter, quite fundamentally,
the make-up of the labour force and the
functioning of the labour market. It also has

consequences for individual employees and
employers who must adapt and make decisions
within an environment characterized by new
labour market and workplace realities.

A key dimension of the labour market
prospects of older workers is their participation
in work. The Panel examined the overall extent
and characteristics of their participation in today’s
labour market. The Panel paid particular
attention to barriers to increased participation
as well as the factors that underpin successful
participation and attachment to work. The Panel
also considered the prospects for improving
the participation of the next generation of older
workers, in the context of an aging labour force.
An individual’s level of “human capital,”
including their levels of literacy, training and
formal education, is a major factor determining
their long-term success in the labour market.
The Panel therefore carefully considered the roles
of governments, employers and individuals in
encouraging, supporting and promoting the
training, education and lifelong learning
required to enhance the prospects of current
and future cohorts of older workers.

The Expert Panel examined the range of current
government policies that affect older workers’
participation. This included examining policies
that affect them in terms of when and how they
transition between jobs and from work to retire-
ment. The Panel identified important, specific
areas for government involvement relating

to mandatory retirement, pensions and new
transition approaches to retirement.

As a result of these policy reviews, the Panel
proposes the following:

Recommendation 1:

That the federal government, in
consultation with the private sector, unions
and civil society, undertake a comprehensive
and sustained awareness campaign to promote
the value and benefits to individuals and
employers of continued and active participation
in the labour force, to reduce ageism and to
remove negative stereotypes surrounding
older workers.
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Recommendation 2:

That the federal government eliminate manda-
tory retirement in the federal jurisdiction by
amending the Canadian Human Rights Act
to extend the coverage of the Act by removing
exceptions that have the effect of permitting
mandatory retirement for persons aged 65
and older. This amendment of the Canadian
Human Rights Act should be undertaken

in a manner that allows for flexibility by
respecting current bona fide occupational
requirements based on age.

Recommendation 3:

That the federal government work with
provincial and territorial governments to
promote the value, benefits and importance
to individuals and employers of increasing
the levels of training and literacy, both in the
workplace and through other programs, and
to also promote the need for continuous
learning throughout individuals’

working lives.

Recommendation 4:

That the federal, provincial and territorial
governments work together to undertake
and implement changes to the tax and pension
systems that would remove systemic barriers
and disincentives to work, with the aim of
achieving a program design that provides
choices and flexibility for older workers who
wish to participate in the labour force and
earn income.

Recognizing that this will require
coordination of changes to pension and tax
systems across jurisdictions, the
governments should:

* move to eliminate the work cessation
clause in the Canada Pension Plan;

* allow eligible individuals to work and
receive benefits while still contributing
to a pension plan;

* minimize work disincentive effects
associated with the Guaranteed Income
Supplement clawback provisions; and

* continue to promote phased retirement
through facilitated changes in the tax and
pension systems.

Supporting Older Worker Adjustment

The second theme is supporting older worker
adjustment in the labour market. Particular
emphasis is placed on the special challenges
and circumstances of older workers displaced
from their jobs. In the course of their work, the
Panel encountered significant information gaps
surrounding older workers— in particular,
displaced older workers — in Canada. If
governments, employers and individuals are to
make informed decisions and choices, the Panel
considers that more information and analysis
needs to be available on an ongoing basis.

In supporting labour market adjustment, the
Panel was again mindful of the need to consider
the appropriate roles for individuals, unions
and employers to address some of the issues
faced by older workers. But especially in those
situations where they adjust slowly or unsuccess-
fully to job losses, the Panel was concerned about
the best role and scope for government policy in
addressing the adjustment challenges confronting
those workers. Given this concern, the Panel
carefully examined the current federally funded
program that supports older worker adjustment,
the Targeted Initiative for Older Workers (TIOW),
as well as other potential policy options to assist
displaced older workers.

While displaced older workers generally have
available a range of existing programs that
provide income support as well as active support
for adjustment, there may exist gaps in these
programs. Emerging labour market conditions
may also require an adjustment to existing
programs that currently support older workers,
such as Employment Insurance (EI). Two particular
policy areas concerned the Panel. The first was
whether the current supports available to older
workers within EI are adequate. The second was
whether existing policies adequately support
the prospects for older workers’ long-term
employability, especially if barriers

and disincentives exist for them to become
re-employed.

In light of the above, the Panel proposes
the following;:

Recommendation 5:

That the federal government authorize Statistics
Canada to design and implement a new
national Survey of Displaced Workers as a
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regular supplement to the Labour Force
Survey. The new survey should be
conducted at least biennially and in a
manner that permits analyses on older
worker transitions between work and
retirement. It should include relevant
information about permanent job losses
experienced during three or more years
prior to the survey.

Recommendation 6:

That the federal government authorize
Statistics Canada to design and implement a
new national longitudinal Survey of Work
to Retirement Transitions. The new survey
should be conducted at least biennially and
preferably annually. The survey would permit
longitudinal analyses of older worker transi-
tions from work to retirement and should
include information about the factors that
influence workers’ retirement decisions.

Recommendation 7:

That the federal government establish a centre
for the study of the implications of the aging
population on the labour market, the economy,
competitiveness and productivity. The role
of the centre would be to:

¢ collect relevant information about older
workers;

e conduct research and analysis on the
economic implications of the aging
population, and increase public awareness
of the realities of the aging labour force
and the economic issues associated with
the aging population; and

* disseminate relevant up-to-date information
and knowledge about the economic
aspects of the aging population to
employers, individuals and other
interested and affected stakeholders.

Recommendation 8:

That the regulations under the existing

EI program be changed so that severance
payments made to workers who become
unemployed after a period of long tenure in
the workplace and who have not been EI
recipients on a regular basis, are no longer
considered earnings for purposes of EI. This

would enable those claimants to collect EI
Part I benefits after the 2-week waiting period.

For the purpose of the recommendation,

the operational definitions of “long tenure”
and “regular basis” need to be determined.
As guidelines, the Panel suggests that these
benefits be available to unemployed workers
who had been employed for at least 10 years
and had not collected benefits in the last
five years.

Recommendation 9:

That the federal government, under the
existing EI program, initiate through EI
Part II (innovation and research capacity) a
demonstration project to test the viability
and cost effectiveness of a wage insurance
plan that would help to mitigate the income
losses faced by displaced older workers and
thereby encourage these workers to more
rapidly return to employment.

Recommendation 10:

That the Employment Insurance Act be
modified such that workers who become
unemployed after a period of long tenure
in the workplace, and who have not been EI
recipients on a regular basis:

(i) be eligible to receive benefits for longer
than they are eligible to receive them
under the current program; and

(ii) that the extended duration of
benefits and mobility assistance
(see Recommendation 11) for these
long-tenured employees not depend
on the unemployment rate in the
region, as is the case for special
benefits such as maternity, parental,
compassionate and sickness benefits.

For the purpose of the recommendation,

the operational definitions of “long tenure”
and “regular basis” need to be determined.
As guidelines, the Panel again suggests that
these extended benefits be available to unem-
ployed workers who had been employed for
at least 10 years and had not collected
benefits in the last five years.
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Recommendation 11:

That the Employment Insurance Act be
modified such that the suite of measures
under EI Part II be expanded to include a
specific mobility assistance measure with
a commensurate adjustment to the budget
allocated to EI Part II.

Recommendation 12:

The Panel strongly recommends that the
federal government engage in a fundamental
review of the Employment Insurance Act.

Recommendation 13:

That the termination date of the current TIOW
program be extended until the government
has modified the EI program to provide
improved benefits to long-tenured displaced
older workers (see Recommendation 10);
that mobility assistance measures and commen-
surate funding be added to any new TIOW
agreements being extended or negotiated;
and that the TIOW program be modified to
provide for financial mobility assistance as
an eligible program activity.
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Introduction

1. The Panel’s Approach

This report is based upon the study of older
workers conducted in 2007 by the Expert Panel
on Older Workers. The report examines how
they are positioned within the broad labour
market context, and considers the impacts of
population aging on Canada’s economy and
labour force, barriers to their participation
in the labour market, the circumstances of
displaced older workers, and their labour
market prospects.

The work of the Panel was supported by the
consultation and research functions of the
Secretariat for the Expert Panel on Older Workers.
The Panel took a broad approach to consultation
with provincial and territorial governments; key
stakeholders from the academic, employer and
labour communities; and other groups such as
non-governmental and not-for-profit organizations.
To launch the consultation process, the Panel
released a discussion paper to provide background
on the labour market issues affecting older
workers, especially those who are displaced, and
to initiate a dialogue with stakeholders.

The consultation process was national in scope
and consisted of three components. The first
component consisted of formal consultations
between the Panel and provincial and territorial
ministers or their representatives. During the
course of these consultations, the Panel heard
about issues that were both regionally and
nationally significant.

The second component comprised a consultation
process in which interested stakeholders in the
broader private, not-for-profit and other non-
governmental sectors were heard. This process
was undertaken through a series of regional
roundtables held in Calgary, Montreal,

Saint John, St. John’s, Toronto and Vancouver.

In the third component, the Panel met in
Montreal with academic experts for a roundtable
discussion on economic, labour market, workplace
and other issues related to older workers. See
Appendix B for a list of all of the consultations
and roundtables.
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Throughout the process, the Panel encouraged
interested stakeholders to submit their views
on the issues. Thirty-four submissions were
received and posted on the Expert Panel’s Web
site.! Communications from the public were
directed through the Secretariat for the Expert
Panel for consideration. In these ways, the
Panel was able to conduct a broad-based, public
consultation process that canvassed the views
and concerns of a broad range of stakeholder
groups from across Canada.

The Expert Panel sought the most up-to-date
research evidence to support its deliberations.
It benefited from the Secretariat’s access to
research from the Labour Market Policy group
within Strategic Policy at Human Resources
and Social Development Canada (HRSDC).
This information included profiles of key
dimensions of the labour market experience;
characteristics, programs and unemployment
experiences of older workers; and in-depth
focus group studies on older workers. To make
this research available to individuals, public
stakeholders, and provinces and territories,
executive summaries produced through
HRSDC and other organizations throughout
Canada and internationally were posted on the
Panel’s Web site. See Appendix C for a description
of the new research utilized by the Panel.

The consultation process was wide-ranging and
comprehensive. In addressing its mandate, the
Panel considered the results of the process
together with the submissions and all available
research evidence.

2. The Plan of the Report

The Report of the Expert Panel is organized
into four main parts. Part I provides a context
in which to understand the situation of older
workers in the labour market, and an in-depth
analysis of their experiences and the obstacles
confronting them. It identifies the main
characteristics of the Canadian economy and
labour market relevant to older workers, and
assesses the various aspects of the aging of the
population and the challenges this presents.
As well, Part I reviews the efficacy of Canadian



and international labour market policies,
including various active and passive measures,
and considers the evidence and lessons from the
Canadian experience with economic adjustment
programs targeted to older workers.

Part II describes what the Panel heard from
Canadians through the consultation process with
provincial and territorial governments, stakeholders
in the broader public, and academic researchers.
This process provided a rich and detailed set of
views and analyses concerning the challenges
faced by older workers; the strengths and gaps
in current policies; future policy priorities; and
the potential roles for individuals, employers,
unions and governments in meeting their needs,
especially those who are displaced. This consul-
tation process also provided a high-level view
of how these challenges might be addressed.

The Expert Panel’s recommendations are set out
in Parts III and IV of the report.

Part III, which deals with enhancing the labour
market prospects of older workers, is divided
into five sections. The first section considers the
importance of enhancing older workers’ choice
and flexibility in the labour market, in terms of
making work-to-retirement transitions as well
as the extent of their participation in work. The
second section identifies the main issues and
challenges confronting them. These challenges
include discriminatory workplace practices,
out-of-date human resource practices, insufficient
education, skills and training, the need for lifelong
learning, and outdated government polices that
may have elements that limit older workers’
choices or create disincentives to work. The
third section focuses on how best to approach
removing barriers to older workers’ participation
and success in the labour market, including age
discrimination and outdated government policies.
The fourth section deals with the issue of
promoting “best practices,” from the standpoint
of enhancing the labour market prospects of
older workers, by supporting training, literacy
and lifelong learning. The final section addresses
transitions into retirement, the need for flexibility
and choice regarding retirement options, and
issues and limitations of current policies and
programs — particularly pension plans and
other income support programs. The Panel’s
recommendations regarding enhancing older
workers’ prospects are presented in Part III.

Part IV focuses on how best to support older
workers’ adjustment in the labour market.
Section one covers the need to improve the labour
market information available to individuals,
employers, researchers and policy makers.

The second section focuses on how best to support
displaced older worker adjustment in Canada.
Three elements of support are considered,
including ensuring adequate adjustment
assistance, renewing the EI program, and
updating the TIOW — the current federally
funded adjustment program for older workers
established in 2006.
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Older Workers in the Canadian Economy

1. The Overall Economic and
Labour Market Context

The Performance of Canada’s
Economy

The Canadian economy performed well over
the past two decades in terms of overall growth
and labour market performance. The aggregate
gross domestic product doubled since 1980, and
the annual rate of growth since 2000 has been in
the range of about 3.0%.2 These rates compare
favourably with other Organisation for Economic
Cooperation and Development (OECD) countries
and the G7.? While productivity growth has
also been sustained over the past several decades,
Canada’s productivity performance has been
weak compared with other OECD countries,
especially the United States. *

From a high of over 11% in 1993, the unem-
ployment rate has steadily declined over the past
decade.’ By 2007, the Canadian unemployment
rate had reached its lowest level (at 6.0%) in over
three decades.® The performance of Canada’s
labour force has been especially strong
compared with that of other OECD countries:
the size of Canada’s labour force has expanded
by over 45% since 1980, and the labour force
participation rate now exceeds 67%.”

Opverall, Canada’s economic performance compares
well with other major OECD countries. One factor
contributing to this strong performance is economic
and labour market flexibility.® Production
responds well to economic shocks and the labour
market is flexible in that there is a significant
degree of adjustment — and the adjustment
takes place relatively quickly. The Canadian
economy and labour market experience, however,
have not been uniform across all sectors or regions
of the country, nor have the costs of adjustment
been borne equally across segments of the
labour force.

Economic growth has varied considerably
across sectors, with the strongest growth in the
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service sector, whereas the goods sector has
experienced more modest growth.’
Employment growth rates have also varied
across industries and regions of the country,
being weaker in certain industries and in some
regions, while quite strong in others. °

Recent strong economic growth in Alberta, for
example, has resulted in demand exceeding
supply in many skilled occupations, accompanied
by very low overall unemployment rates compared
with the rest of Canada, and upward pressure
on wages.'! These labour market outcomes
have resulted in pressures for “upside” adjust-
ments. These adjustments typically take the
form of labour mobility from higher to lower
unemployment regions and, in the longer term,
increased training in trades and other occupations
that are in high demand. In marked contrast,
areas of Atlantic Canada and regions of Quebec
and Ontario continue to experience relatively
high unemployment rates, limited job growth
and job losses in some key sectors of these
regional economies (e.g., segments of manufac-
turing and primary industries).

Employment in Canada expanded from roughly
11 million workers in 1980 to over 16 million

in 2006. During most years since the mid-1990s,
employment growth rates have been in the
range of 2.0% to 2.5%. Growth has occurred

in all forms of employment, including full-time,
part-time and self-employment. In the economy
as a whole, employment growth has been more
evident in the service industries than in the
goods-producing sector. **

Since 1990, employment growth has been quite
sizeable, particularly in industries such as
business, building and related services, construc-
tion, and accommodation and food services.
But over this period the variation in growth in
these industries across provinces has also been
large. Construction employment growth, for
example, ranges from a modest 4.6% in Quebec
and 6.6% in Nova Scotia, to around 26% in
Manitoba and Saskatchewan, and over 100%
in Alberta.



The overall labour force participation rate
steadily increased throughout the 1970s and
1980s to reach a high of around 67% by the end
of the 1980s; it then declined somewhat during
the early 1990s, before steadily increasing again
to about 67% during 2003-2007." Labour force
participation rates also vary by age, with those
aged 55-64 having a participation rate around
59% and those aged 25-54 having the highest
participation rate, at over 80%. '¢

There are also some pronounced variations in
labour market outcomes between workers of
different characteristics. Some characteristics —
such as having high levels of education, access
to training and being employed in high-growth
industries — are associated with very positive
labour market outcomes. Workers with these
characteristics tend to have high earnings
growth, low risk of unemployment and high
employment rates. !’

But some segments of the labour force, including
older workers and immigrants, have not fared
so well. Older workers, once displaced from their
jobs, tend to have longer periods of joblessness
and relatively greater wage loss. Faring less well
are successive immigrant entrants into the labour
market — and there remains a large proportion
of the labour force that earns very low wages. '®

The past 25 years have also been characterized
by widening inequality in the earnings and
incomes of Canadians.'* After accounting for
inflation, the earnings of those with relatively
high initial earnings have increased, while the
earnings of those with below-average incomes
have stagnated or declined. The increases in
earnings among those at the very top of the
income distribution — such as the top 5% or the
top 1% — have been especially dramatic. Thus
most of the gains from economic growth since
1980 have gone to those who already earned
relatively high incomes. The standard of living
of the average Canadian family changed very
little during this period, in contrast to earlier
eras when the benefits of economic growth were
widely shared.

Therefore, while the overall economy and labour
market have performed very well, the growth
and the benefits of growth have not been uniformly
distributed. Economic and employment growth
has occurred unevenly across regions and indus-
tries, and income growth has occurred unevenly

across individuals and families. A number of
segments of the population and labour force
have prospered and others have not.

Challenges Confronting the
Canadian Economy

The structure and characteristics of the
Canadian economy and labour market have
been transformed over the past several decades
by underlying forces of change. The first of
these forces is the intensification of international
competition and globalization. Capital and
product markets are now worldwide; so, too, is
the production of goods and services. International
corporations are able to shift investments and
facilities to take advantage of emerging markets
and to exit declining ones.

These developments have intensified the level
of competition that Canadian firms experience.
Some industries that once faced the prospect of
competition only from within North America,
such as fish processing, have become the latest
to experience strong competition from countries
such as China. For other industries, such as auto
assembly manufacturing, shifts in the competitive
balance between global producers in favour of
foreign manufacturers are threatening jobs in
Canada’s manufacturing heartland.

A second major pressure is technological change,
which has created whole new industries and
transformed the production systems and work-
places of old ones. It has fundamentally changed
the way work is done, increased education and
skill requirements, and heightened the pace of
learning requirements. Technological change
challenges firms to be innovative and to constantly
adopt new technologies in order to increase
productivity and successfully compete in the
world’s marketplace.

The aging of the Canadian population is a third
major pressure.” This internal factor has
resulted from the combination of the aging of
the large “baby boom” generation and the
declining fertility rate, which is slowing the growth
in the overall population and will reduce the
growth of the working-age population and

the labour force.

The stock and quality of human capital is a
major determinant of productivity growth and
therefore of Canada’s ability to compete.?!
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Canada compares quite favourably with some
other major OECD countries in terms of the skill
and education levels of its work force, but it
remains below the United States and some
major OECD countries in the percentage of the
adult population with a university degree.?
Over the past decade, moreover, Canadian
expenditure on education has declined relative
to other developed countries. With the demand
for highly skilled workers expected to continue
to grow, there is concern about future trends in
the quantity and quality of Canada’s labour supply.

While the rate of growth of Canada’s labour
force has been quite high over the past decade
(ranging from about 1.5% to 2.9% per year over
the period), it is expected to slow considerably
in the decades to come, with some projections
suggesting that it could stagnate at just slightly
higher than zero.* Since the labour force is a
major determinant of the economy’s output

of goods and services, slower labour force
growth will result in reduced rates of economic
growth, a consequence that is likely to have
wide-ranging implications for Canadian society.

2. Canada’s Labour Market
and the Experience
of Older Workers

Older workers are an increasingly important
segment of the labour force in most industrialized
countries, including Canada — primarily because
of the aging of the “baby boom” generation.
During the period 1976-2006, the proportion of
the total Canadian population aged 55—64 increased
from 11% to 14%, while the proportion of workers
in the same age group (as a fraction of the total
labour force) increased from 10% to 12%.%

Workers aged 55 and older have generally fared
well in the Canadian labour market.* From the
mid-1990s to 2006 the employment rate increased
from just over 22% to about 30%. But when
employed, it is more common for older workers
to be in non-standard work arrangements that
involve fewer hours of work and less stability.

Just as among other worker groups, there are
significant urban-regional differences in labour
market outcomes among older workers. For
example, in 2006 in each province, with the
exception of Manitoba, the unemployment rate
among older workers was lower in urban than
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in rural areas while, with the exception of
Saskatchewan, both labour force participation
and employment rates were higher in urban
relative to rural regions. Canada continues to
have a significant number of single-industry
communities, many of which are based in
broader resource or traditional manufacturing
industries and located in rural areas. The closure
of the primary firm in single-industry communities
represents a significant adjustment challenge for
the displaced workers as well as for the affected
community.

Employment Rates

Employment rates among individuals of all ages
have trended upward since 1976. But employment
rates vary considerably by age group (see Figure 1.)
The employment rate is highest among those in
the prime working years of 25-54, at around
80%. Older persons, including those aged 55
and over, have the lowest employment rate, at
less than 40%. Employment rates among indi-
viduals aged 55 and over decreased from the
mid-1970s through the mid-1990s before
increasing again to reach about 30% by 2006.%
In 2006, the employment rate among those
individuals aged 55 to 64 was 56% compared
with 82% among those aged 25 to 54 years.”

Figure 1

Employment Rates by Age Group,
1976 to 2006
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Participation Rates

Participation rates among all older workers,
including those aged 55 and over, decreased
from the mid-1970s through the mid-1990s to
about 24%, before increasing again to reach



about 32% by 2006 (see Figure 2).* The partici-
pation rates of workers aged 55 to 64 declined
from about 53% in 1976 to just under 50% in the
mid-1990s before increasing again to 59% in
2006.3" Although the participation rate of older
workers has improved over time, there is room
for further increases. In particular, this is evident
among those workers aged 55 to 64, where Canada
fares poorly relative to the United States.* The
labour force participation rates of older workers
vary across provinces as well. The participation
rate is the lowest in Atlantic Canada, with the
exception of Prince Edward Island (for example,
at 51.3% in New Brunswick in 2006), and in
Quebec (at 52.0%), and the highest in Western
Canada, especially Alberta (at 69.7% in 2006)
(see Appendix D).

Figure 2

Participation Rates by Age Group,
1976 to 2006
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These aggregate changes in the employment and
participation rates mask significant differences
between older males and older females. Whereas
the employment and participation rates of older
females were fairly stable from the mid-1970s
through the 1980s, and have steadily increased
since the early 1990s, older males experienced

a fairly marked decline up to the mid-1990s,
with rates on the rise only since the late 1990s
(see Appendix D).

The possibility of increasing the labour supply
of older workers offers the prospect of ameliorating
the effects of the decreasing growth rate of the
labour force. But the potential impact of such an
increase tends to be mitigated by the tendency

of older workers to have lower participation
rates and to work fewer hours.

Non-standard Employment

One of the major changes in the Canadian labour
market has been the relative shift away from full-
time jobs toward non-standard employment.*
Non-standard employment takes many forms,
ranging from part-time work to casual employment
and self-employment. Taken together, these
non-standard forms now account for about one-
third of all employment. While many of these
jobs involve fewer hours and lower earnings —
often because they involve fewer hours of work
— they also offer flexibility.

A large proportion of older workers have non-
standard forms of employment.3 These types

of work arrangements can afford older individuals
a significant degree of flexibility in their lives.
Older workers can better manage the balance
between work and family, and retired workers
can re-enter the labour market, participate at a
level they choose, supplement their retirement
income and be involved in meaningful work.

Yet the growth in part-time employment could
also reflect lack of full-time work opportunities,
and part-time or other non-standard jobs may
not always be the first choice of older workers.
Consequently, some older workers may end up
with non-standard jobs with more limited working
hours than they would like. While non-standard
employment offers older workers the opportunity
for increased choice and flexibility in how they
participate in the labour market, many wish

to contribute and be productive through
full-time employment.
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City of Calgary uses rehirement
to retain corporate knowledge

Designed to address an immediate
succession crisis or a potential loss of
crucial knowledge, the City of Calgary has
a policy that allows a manager to hire
back an employee with at least 30 years’
pensionable service for a one-year term
the day after this employee retires.

The intent of the rehirement must be to
position the corporation to find a successor
or develop a new way of doing the work.
And the circumstances must be exceptional —
the retirement has to have the potential
to damage the corporation, and the
rehirement must be approved by senior
management.

“Rehirement provides a win-win scenario.
The city wins because it is able to retain
valuable corporate knowledge and ensure
this knowledge will be appropriately
transferred without the additional cost of
high consulting fees,” explains Britt Wilson,
who works in the City of Calgary
compensation division. “The employee
wins because he or she is collecting a
pension under the province of Alberta’s
statutory plan in addition to a regular
salary from the city.”

The Retiree Exempt Employment Pool
(REEP) is another City of Calgary rehiring
initiative. REEP allows city managers to
access a pool of retired employees for
short-term work, particularly to backfill
absences, without a competition.

“The advantage to the corporation is that
we gain access to a group of workers who
know the city and are looking for work.
They can really hit the ground running,”
Wilson says.

Rehirement and REEP started in 2005.
Only non-union employees are eligible —
that’s about 10 percent of city staff — but
Wilson says the City of Calgary would like
to see the two initiatives grow.

“We would particularly like our managers
to be able to use REEP more. We know
that Home Depot and Tim Hortons are
accessing our retired workers. We'd like
to be able to hire them back ourselves.”

Unemployment Rates

The strength of the current period of economic
growth is reflected in rising employment rates
and declining unemployment. In some regions,
such as Western Canada, growth has been so
strong that the demand for some categories of
labour appears to exceed supply. Labour market
adjustments, such as the movement of workers
from higher to lower unemployment regions,
have served to reduce this excess demand for
labour. Even so, economic growth requires a
steady rate of increase in labour supply.

Older workers as a group tend to have lower
unemployment rates than the overall labour
force. Among older workers aged 55-64, the
unemployment rate is generally lower as one moves
from the eastern provinces to western Canada.
In 2006, the unemployment rate in Atlantic
Canada ranged from 7.0% to 14%; in Quebec it
was 7.1%; in Ontario it was 4.7%; and in the
western provinces it ranged from 2.5% to 4.2%.
In each province, the labour force participation
rate of older workers is lower than the rate
among all workers, and the pattern for the partici-
pation rate is generally higher from east to west
(see Appendix D). However, one distinctive
characteristic of older workers is that once they
become unemployed they tend to experience
longer spells of unemployment before finding a
new job;* and they experience greater earnings
losses compared to their level of earnings prior
to losing their job.

3. Shifting Demographics:
The Aging Work Force
and Labour Supply
Requirements

The Aging Population of Canada

While the aging of the Canadian population is a
particularly significant development in broader
social terms, it is also important in economic
terms. It has implications for the growth rate of
the labour force and, at least potentially, for produc-
tivity and economic growth. Across industrialized
countries, population aging has been primarily
influenced by a significant decline in fertility
rates. From 1970 to 2000, fertility rates declined
in Canada from 2.34 to 1.51, in the United States

Supporting and Engaging Older Workers in the New Economy ¢ Part I <7



from 2.43 to 2.06, in the United Kingdom from
2.43 to 1.64, in France from 2.47 to 1.88, and in
Japan from 2.13 to 1.36.%

As the “baby boom” generation ages, the share
of the Canadian population aged 55 and older

is increasing quite rapidly. The portion of the
population aged 55 and older increased from
just over 15% in 1971 to about 20% by the end of
1991. From the early 1990s to the present, it rose
again to approximately 25%, and is projected to
reach about 30% by 2016 (see Figure 3). The increase
is accelerating and increases are expected to
continue in the decades after 2006.

Figure 3

Share of the Canadian Population
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The overall pattern of a steady increase in the
share of older individuals in the population
over the past four decades is apparent across

all provinces, but proportions vary: Alberta has
the lowest rate of increase, and Manitoba and
Saskatchewan the highest. The magnitude of the
growth of this segment of workers also varied
across provinces during the period 1990-2006,
with the biggest growth occurring in Alberta
and British Columbia (see Figure 4).

Figure 4

Share of the Provincial Population
Age 55 and Over, 1971 to 2051
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Furthermore, there is a marked regional dimension
to the aging of the population, with projected
patterns of divergence across provinces showing
a significant increase after 2010. The projections,
even less than 15 years out (to 2021), indicate a
truly considerable aging of the population in
Atlantic Canada — and especially compared to
the shares of the population aged 55 and over in
the Atlantic provinces up to 1990. In the western
provinces, population aging occurs, but does

so less rapidly over time compared to the other
provinces (see Figure 4).

The aging of the Canadian population also has
an important urban-rural dimension: the greater
the degree of urbanization, the smaller the share
of the population aged 55 and older. Using 2004
as an example, the range of the share was about
33% in rural areas, 31% in medium-sized urban
areas, and only 26% in large metropolitan areas
(see Figure 5). This may be explained in part by
the fact that most immigrants to Canada are
younger and take up residence in larger cities.
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Figure 5

Share of the Population Age 55 and Over
in Rural and Urban Regions, Canada, 2004
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The Aging Canadian Labour
Force and the Implications
for Labour Supply

Over the past several decades Canada has enjoyed
a significant increase in the growth rate of the
work force because of the combined effects of
the movement of the large “baby boom” generation
through the prime working years and rising
labour force participation of women, fortified by
significant levels of immigration. This reinforced
labour force contributed to Canada’s strong
overall record of employment growth, as well as
overall economic growth (see Appendix E).*

However, an aging “baby boom” generation is
creating an older work force. This change in
demographics is expected to have a significant
impact on labour supply since older workers
work, on average, fewer hours (e.g., part-time)®
and have lower labour force participation rates. *°
Any tendency toward early retirement also stands
to have an adverse effect on labour supply.
Although the trend toward early retirement that
was clearly evident up to the mid-1990s has
reversed somewhat in Canada, the average
retirement age remains well below age 65.
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An important implication of the expected
slow-down of labour force growth is its potential
effect on the growth of total output, as well as
output per person. If these effects occur, they
would adversely impact Canadians’ standard
of living and pose a significant challenge to the
Canadian economy.

There are several factors that can affect the rate
of growth in the labour force. One is the level
of immigration; another is the participation of
workers in the labour force.

Immigration has been an important source of
labour force growth in Canada over the past
several decades. But the slowdown in the growth
rate of the labour force is projected to be so
significant that not even considerable increases in
immigration levels are expected to halt the decline.
Furthermore, Canada will be competing with
other countries for talent, so substantial increases
in immigration may not be feasible. Thus it appears
that immigration will be quite insufficient to
compensate for the effects of population aging
on labour supply.

Another key factor that will determine labour
supply is the extent of the participation of older
workers in the labour market, especially since
they will increasingly account for a larger share
of the population. There are two dimensions to
increasing the participation rate of older workers:
a higher level of participation at each point in
their careers, and extending the duration of their
working lives. Yet, some older workers face con-
siderable obstacles to labour force participation,
including employer attitudes, access to training,
and disincentives and barriers to working past
the traditional retirement age.*!

It has been estimated that increasing the labour
force participation rates of older workers could
appreciably enlarge the size of the entire labour
force over time, thereby counteracting the trend
toward a decreasing growth rate.* This would
also have positive effects on the overall level

of economic growth, resulting in greater total
output and output per person.



4. The Labour Market
Challenges Faced by
Older Workers in Canada

Adjustment and Labour Force
Flexibility

While older workers have improved their labour
market situation in recent years and generally
fare well compared with other segments of the
labour force, some may be more economically
vulnerable than others. This is particularly

so when older workers with long tenure

are subject to job loss.

Among unemployed workers, a high proportion
of those aged 55-64 tend to lose their jobs involun-
tarily.* Once unemployed, older workers tend
to stay unemployed longer on average. In addition,
the incidence of long-term unemployment
increases with age.* There is also evidence from
the United States that older workers can experience
much lower re-employment rates following
displacement. ® Older workers, especially those
with long tenure, also experience relatively
greater wage or earnings losses resulting from
job displacement because their new job typically
pays much less than the job they lost. *

Older workers also face other challenges: they
can be concentrated in declining industries and
in single-industry communities; they can confront
challenges in the acquisition of human capital,
including training and education; they can
experience employer bias with regard to training
and hiring; and they can face high costs of adjusting
in the event of a job loss (e.g., in terms of relocating).
Some industries, such as textiles or clothing,
which are often concentrated in specific regions,
have been in long-term decline; while others,
such as pulp and paper, and sawmills, have
experienced a sharp decline in recent years. ¥

The impact of large-scale adjustments on older
workers is expected to be high in single-industry
communities. As emerging industries grow and
some traditional industries decline in relative
importance in the labour market, there is a need
for “upside” as well as “downside” adjustments.
Upside adjustments require that workers have
the training and education to meet the needs of
growing industries, while downside adjustments
displace workers from declining industries and
require them to receive the retraining and/or
relocation to become re-employed.

The need for labour market adjustments can be
influenced by regional differences because of a
mismatch of skills. For example, in some regions
forestry is declining, resulting in large numbers
of unemployed workers, while mining is growing
rapidly and experiencing shortages of skilled
workers. Yet unemployment may remain high
in some forestry-based communities because

of the mismatch between available skills among
displaced forestry workers and the skill require-
ments of mining. Economic realignment within
and across regions requires that workers be mobile,
often over considerable distances.

In the Canadian context, labour market adjustments
therefore often require a combination of geographic
mobility; changes in employment across
occupations or industries; and investments in
job search, training and education. These types
of adjustments pose particularly difficult
challenges to some older workers.
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The Post-Displacement Earnings of Older Workers

Canadian information and empirical research
about the earnings of workers in the time
following a mass layoff or firm closure is very
limited. One exception is a recent study by
Morissette, Zhang and Frenette (2007) of
worker displacement arising from either a
mass layoff or firm closure, and workers’
subsequent earnings losses, over the late
1980s and 1990s. They found that, on
average, the earnings losses were
considerable, but that the earnings losses
experienced by high seniority workers were
even more sizable (p.4):

“Our main finding is that while the long-
term earnings losses experienced on average
by workers who are displaced through firm
closures or mass layoffs are important, those
experienced by displaced workers with
considerable seniority appear to be even
more substantial ... high-seniority displaced
men experience long-term earnings losses
that represent between 18% and 35% of
their pre-displacement earnings. For their
female counterparts, the corresponding
estimates vary between 24% and 35%."

This study did not explicitly examine long-
term earnings losses across workers of
different ages or between workers in small
versus large metropolitan areas. Consequently,
the Panel requested Statistics Canada to extend
the analysis in this study to also consider the
earnings losses arising from a job displacement
arising from a permanent layoff of:

(i) workers who experienced a displacement
in smaller urban centres (defined as having
fewer than 250,000 residents in the
year of displacement, and including small
municipalities and rural areas) compared
to workers who experience a job loss
in a large metropolitan area (defined
as 250,000 or more residents);

(ii) younger workers (defined as workers
aged 25-44 years when displaced)
compared to older workers (defined
as workers aged 45-59 years when
displaced).

The analysis examined three dimensions

of the displacement experience: (i) the like-
lihood of job loss (the displacement rate),
(i) the likelihood of becoming re-employed

Supporting and Engaging Older Workers in the New Economy e« Part I (11

within five years after job loss, and (iii) for
those who become re-employed, the earnings
difference between their pre-displacement
job and their post-displacement job.

Some of the main results from this analysis
indicate that:

¢ generally, primary industries such as
construction and manufacturing are most
affected by displacements, and layoff rates
are lower in large firms. As well, workers
displaced during a recession (e.g., 1991) have
significantly larger earnings losses than
those displaced during an expansionary
period (e.g., 1996);

e displacement rates for all workers experiencing
a permanent layoff (due to a firm closure or
a mass layoff) are higher for workers in small
municipalities;

¢ displacement rates are about the same
by broad age category (young vs. older);

e older displaced workers were much less
likely to become re-employed within
five years after displacement than were
younger workers. For example, 83% of
younger men became re-employed within
five years, versus 64% of older men.

¢ relative to their estimated earnings had they
not been laid off, there is little evidence
that older workers who become re-employed
have significantly larger earnings losses
five years after displacement than younger
workers who become re-employed after
displacement. This is true for men and for
women in relative terms (although for men,
older workers have a marginally higher
percentage loss, and the loss is greater
in absolute terms); ¢ and

e relative to their estimated earnings had they
not been laid off, male displaced workers
who were working and were residents
of smaller communities fared almost as
well as their counterparts in large Census
Metropolitan Areas (CMAs) five years
later. 4 For women, displaced residents
of smaller communities fared worse than
their counterparts in large CMAs, at least
in relative terms (a 41% earnings loss
between t-4 and t+5, compared to a 31%
loss), but not in absolute terms.




Declining Industries
and At-Risk Communities

Older workers can be concentrated in occupations
and industries that are in relative decline (as a
share of total employment) — especially in
primary industries. Firms in primary industries
are often located in small towns in rural or even
geographically remote areas, where the firm
may also be the principal employer (hence a
single-industry town). This situation is characteristic
of industries such as fishing and fish processing;
forestry and logging; pulp and paper; textiles
and printing; and mining and refining, where
closures invariably follow the eventual exhaustion
of the mineral deposit.*® As already noted, older
workers, once displaced from their jobs, tend to
have longer periods of joblessness and relatively
greater earnings loss.

There have been substantial employment declines
in a number of key industries (especially in the
primary sector of the economy), with large
variations across provinces.* For example, from
1990 to 2006 employment declined in the forestry
and logging industry by 52.6% in Newfoundland
and Labrador, 6.3% in Manitoba, 12.3% in Quebec,
4.5% in Ontario and 4.3% in New Brunswick.

On the other hand, in Alberta, employment in
the same industry increased by 2.9%. Employment
gains and losses during this period in the key
manufacturing sector also significantly varied
across provinces, with declines of 25.9% in
Newfoundland and Labrador, 9.9% in Nova
Scotia and 2.5% in Quebec, to modest growth of
1.5% in Ontario, to more sizeable increases of
18.3% in Manitoba and 17.7% in Saskatchewan,
to a substantial increase of 42.8% in Alberta.
Despite the strong overall economic growth rate
in Canada, Quebec has lost roughly 115,000 jobs
in manufacturing since 2000, and job losses have
been mounting in some of Ontario’s key manufac-
turing industries — notably automobile
manufacturing.

These changes in employment across industries
and provinces and over time underscore the
continued importance that regional variations in
labour market outcomes and economic activity,
including the importance of specific industries,
play across Canada. They also illustrate

the ongoing realignment of economic activity
across sectors and regions, especially the relative
shifts within Canada from east to west — shifts
that produce an especially dynamic national
labour market.

Human Capital Levels
and Investment

Education and training, two major forms of
human capital investment, are key determinants
of worker productivity. > For workers within a
given age group, higher levels of education are
associated with enhanced labour market outcomes,
higher earnings and training, and a lower
likelihood of job loss.

But levels of educational attainment today tend
to decrease with age, so older workers tend to
be less educated than younger workers.>
Employee participation in formal job-related
training also decreases with age.* If older
workers experience a job loss, then having
lower levels of education and training places
them at a disadvantage.

Investments in human capital, as with other types
of investments, provide future returns. The
challenge facing older workers is that traditionally
a shorter period of working time remains in
their careers to capture the returns on investment
in training or education, compared with the time
available if the investment is made at the outset
of a worker’s career. Now, however, it appears
that many older workers are healthier and able
to work longer. The increase in life expectancy,
coupled with the improvement in healthy years
of potential contribution to the work force, means
that individuals, employers and governments
have more opportunities to capitalize on the
return to training investments.
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The 2008 winners of the Best Employers
Awards for 50 Plus Canadians include HSBC
Bank, Merck Frosst, Stream, Wal-Mart, Metasoft
Systems, Home Instead Senior Care, Toronto’s
Catholic Children’s Aid Society, EDS and the
Youth Emergency Shelter in Edmonton.

These awards celebrate employers who best
use their mature employees to achieve a
business advantage. For example, Merck Frosst,
a research-based pharmaceutical company
headquartered in Montreal, offers excellent
training to its mature workers, an RRSP-like
savings program for its employees developed
in consultation with Canada Revenue Agency,
an extremely active retiree committee and a
retiree pension hotline. Merck Frosst has won
a Best Employer Award every year since the
awards started in 2004.

This year’s Best Employers Awards were
presented in Toronto in November 2007 at a
ceremony during the third annual Summit on

Employer Behaviour
and Attitudes

The OECD notes several key employment
outcomes that vary by age, including hiring
intensity and retention rates.* Hiring intensity
(i.e., the hiring rate of a given worker group
relative to the rate for all workers) tends to
decline with age — a regularity observed,

to varying degrees, across OECD countries. %’
This may be due to several factors including;:
constraints on geographic mobility, relatively
high reservation wages, * and low success at job
search activities. Alternatively, some employers
may be less willing to hire older workers, due in
some cases to employer-based age discrimination
wherein employers perceive older workers as
less adaptable, less learning-oriented or less
amenable to adopting and utilizing new
technologies.”

As noted above, the reluctance of employers to
invest in training for older workers may be based
on the low expected return on the investment,
given the short time left in their careers. This
rationale could be reinforced by the decline in
retention rates among older workers. ®

Employer Awards Recognize Leadership in the Retention
and Attraction of Mature Employees

the Mature Workforce. To be eligible, an
organization must have been in business for
at least three years in Canada.

“To beat the workforce crisis, someone has

to take the lead,” explains Barbara Jaworski,
founder of the Workplace Institute, which
organizes the awards and the summit.

“Our winners are showing leadership in retaining
or attracting mature employees and demon-
strating just how much these employees can
accomplish.”

The Toronto-based Workplace Institute also
provides research, training and consulting on
older workers and the aging workforce.

For more information on the 2008 winners,
please go to the Workplace Institute Web site
at www.workplaceinstitute.org.

Constraints on Mobility

Geographic mobility, both within and across
provinces, is lower among older workers. ¢!
The two main factors affecting mobility are the
value and the costs associated with moving. ©*
Viewed as an investment decision, younger
workers will achieve returns to the initial
investment over a longer time period (e.g., in
the form of higher compensation or better
working conditions) than will older workers.

Aside from the direct expenses of moving,

the main costs of worker mobility tend to be
psychological in nature: the loss of attachments
to friends, family and community. Since
investments in relationships tend to develop
over time, the psychological costs are expected
to be higher for older workers.

Despite overall good employment opportunities
for Canadian workers, other mobility constraints
may also exist that act to inhibit adjustment.
Language barriers, in particular, can be
significant and can diminish the prospects for
worker mobility. For example, some older
workers in Quebec living in remote communities
and single-industry towns may be unilingual
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(French-speaking) and therefore have limited
ability to resettle in other provinces; similarly,
unilingual older workers from English-speaking
communities in other provinces would have
difficulty trying to settle in some French-speaking
Quebec communities. These factors reinforce
each other to create greater incentives against
mobility among older workers than among
younger persons.

Pensions and Economic Security

One key element of older workers” economic
security is their pension income. While some
individuals rely solely upon their pension
income when they retire, others choose to
supplement it with earnings from paid work.
Both public and private pension plans provide
for individuals’ retirement income. ®® The main
public plan is the Canada/Quebec Pension Plan
(along with Old Age Security and the Guaranteed
Income Supplement). Retired employees may
also receive pension income from private,
employer-based registered pension plans — as
well as supplemental monies from personal
Registered Retirement Savings Plans.

Employer-based pension plans have historically
been a primary source of economic security for
retired individuals. These pensions plans are
provided on the basis of either defined benefits,
or on defined contributions (in which case the
pension payout has greater uncertainty). In 2006,
approximately 84% of all members of registered
pension plans were covered by defined benefit
plans, * and roughly twice as many in the public
sector as in the private sector.®® In contrast, coverage
by defined contribution plans is predominantly
among employees in the private sector. %

Employer-based pension coverage has become
increasingly limited in two main ways. First, the
overall proportion of the labour force covered
by such plans has decreased over the past two
decades, from 35.3% in 1985 to 32.5% in 2005.¢”
Second, there has been a significant shift in coverage
in favour of defined contribution plans.® These
developments suggest growing differences in
the nature of coverage between the public and
private sectors — and in particular, a potential
increase in risk in the pension income of workers,
especially those in the private sector. These
changes may also increase the incentives (and
need) for older individuals to participate in the
labour market after they choose to retire.

5. The Challenges
to Re-employment for
Older Workers and
Their Experience with
Adjustment Programs

Challenges to Re-employment
for Older Workers

As noted previously, there is evidence that once
older workers become unemployed they tend to
experience longer spells of unemployment before
becoming re-employed, and they experience
lower earnings compared with their earning
level prior to losing their job.* Generally there
is, however, very limited quantitative research
evidence available for Canada regarding the
post-displacement experience of older workers.

While some displaced older workers do find new
employment, others do not. Once older workers
are displaced, they can face economic as well as
psychological barriers to achieving re-employment.
The findings of qualitative assessments of
workers’ experiences conducted through focus
groups illustrate the nature of these barriers.
These findings include:”

¢ alack of re-employment opportunities,
especially in smaller communities or even
in some mid-sized communities that are
dominated by industries that closed down
or downsized;

* alow skill level or skills that are specific to
their former company or industry. In some
cases, older workers went to work for their
former employer right out of high school,
sometimes even before finishing high school.
In other cases where they have received on-
the-job training, other companies may not
accept it;

* alack of job search skills. Some individuals
lack the computer skills required to conduct
a job search in today’s world, while others
have either limited or no experience in
searching for a job;

e alack of self-esteem, self-confidence or
motivation to find a new job. In some cases,
individuals reported that, despite a feeling
that they had much to offer, they perceived
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that employers would not see value in them
through expressions such as “I'm too old,”
or “Who would want to hire me?” Others
expressed a lack of confidence and/or moti-
vation to undertake something “new” at an
older age, including a new job, training or
education, or self-employment; and

e an unwillingness to relocate or invest
in new employment opportunities. This
reluctance can stem from a number of fac-
tors, including significant attachment to
the community, especially in cases where
individuals had lived in an area for all or
most of their lives; strong family ties; home
ownership; and a feeling of safety and
security. For others, moving to obtain new
employment was financially unfeasible,
especially if they had to sell their home in
a depressed area and buy at a much higher
price in a more economically viable com-
munity, and take a job that may be at lower
earnings. In other cases, some expressed an
unwillingness to invest either in training or
in starting their own business at a late stage
in life.

During periods of slow economic growth,
continuing imbalance in supply and demand,
or when the economy is undergoing industrial
restructuring, government policy may play a
role to ease the burden on workers and facilitate
a more efficient adjustment process.
Government policies, such as income support
and training or job search assistance, have been
used extensively by OECD countries. In
Canada, several policy approaches have been
utilized to provide economic security and
facilitate labour market adjustment of
unemployed workers. Specific measures fall
under two broad policy approaches, including
passive and active measures.

Experience with Passive Labour
Market Policies

Passive measures include programs that provide
various forms of income support to individuals
in the labour force who have experienced a loss
of earnings. In most industrialized countries,
income replacement is provided to unemployed
workers through unemployment insurance
systems, and to employees injured at the workplace
through worker compensation systems. These
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types of programs serve primarily as temporary
income replacement during a period of employee
adjustment.”

Specifically, these programs replace lost
earnings as workers attempt to transition into
employment from unemployment. They typically
have few conditions associated with receiving
benefits beyond a requirement for active job
search or participation in a training program in
the case of unemployment.

The main federal measure in Canada is the
Employment Insurance (EI) program, which
provides employees with income benefits in the
event of a job loss or other interruption of earnings.
In 2005, 53.5% of unemployed Canadians had
recently contributed to EI and had had a job
separation that met EI program criteria. Some
83.4% of these people, or 46% of all unemployed
workers, qualified for EI benefits.”

The average claim for EI Regular Benefits in
2005—-2006 was entitled to about 32 weeks of
benefits.” The average duration of benefits paid
was roughly 19 weeks for all workers and

23 weeks among older workers. Most displaced
older employees are eligible for this form of
income support.

Other forms of federal income support are
provided through EI Special Benefits (including
sickness or family benefits) and through the EI
Worksharing Program. In addition, the Canada/
Quebec Pension Plan provides support for
individuals with a disability.

The major concern with passive programs is that
they have potentially strong work disincentive
effects. This is also the case for programs aimed
specifically at displaced older workers.” Passive
program design must therefore balance the
objective of providing income support during
the period of a worker’s job loss with the
potential disincentive effect on their job search
and labour supply.



Experience With Active
Labour Market Policies

As labour markets undergo adjustment,
advanced industrialized countries, as well as
developing countries, have used active labour
market policies (ALMPs) extensively to provide
greater economic security for workers of all
ages. Specific ALMPs are usually targeted at a
particular form of labour market adjustment.
Typical examples include measures aimed at
direct job creation such as creating incentives
for employers to hire workers, or those that
provide displaced workers with training and
assistance in job search activities. ALMPs may
also involve measures such as re-employment
or transition to other forms of participation in
the labour market (e.g., self-employed status).
However, the mix of active measures, as well
as their efficacy, varies according to the level
of economic development as well as the nature
of the economy and labour market.”

Active measures in use across OECD countries
include some combination of labour market
adjustment measures, including: public works
programs; employment or wage subsidies; pro-
grams to support self-employment or establish
small business enterprises; employment services
such as assistance with job search, career coun-
selling, and other labour market and career
information services; and support for (re)training
and education upgrading. These policies tend to
address either the supply or demand side of the
labour market and are aimed at improving
participation in the labour force, wages and
employability outcomes.”

In advanced industrialized countries the overall
purpose of ALMPs is to assist workers adversely
affected by economic change to become re-
employed. In doing so, such policies also provide
a degree of labour market security to workers
where employment risks have been heightened
(due, for example, to economic globalization),
yet where there is a need for labour market
flexibility. The specific programs are, therefore,
designed either to improve workers” employability
(thereby operating on the supply side of the
labour market) or to directly affect the demand
for workers. The general benefits of ALMPs may
include positive impacts on equity by
improving the employment prospects of
traditionally disadvantaged persons, and on the
reduction of poverty.”

The Canadian experience with active measures
in labour market adjustment — including both
federal and provincial programs — has been
extensive. The main current federal program
delivering active measures is the Employment
Insurance program Part II. Active measures
include skills development measures, targeted
wage subsidies, self-employment assistance and
employment assistance services (group services
and individual counselling). Other federal
programs fall under pan-Canadian activities
and include the Aboriginal Human Resources
Development Strategy.

The evidence from reviews of active labour
market programs suggests that they tend to
have limited positive effects on wages or
employment and that their effectiveness may
in this respect be greatest when programs are
highly targeted.” Across OECD countries,
several active measures have been found to
have significant problems or negative side-
effects: public works programs often fail to
create conditions for workers to make the
transition to the non-subsidized labour market
or to higher-wage jobs; employment or wage
subsidies may not result in more job creation
or promote training investments; and training
programs may be most beneficial to workers
with higher levels of education.

Even so, there are several distinct positive
effects of active labour market programs:”

* Some relatively inexpensive programs,
including job search assistance, have been
found to be worthwhile in terms of the
relative benefits and costs. These types of
programs have small positive effects but a
good benefit-to-cost ratio.*

* Many active labour market programs,
especially in the United States, are targeted
toward economically and otherwise disad-
vantaged workers — groups that are typi-
cally difficult to help.® For such programs,
even modest positive impacts may make the
programs worthwhile from a social cost-
benefit perspective.

e Training programs have been found to be
effective for disadvantaged adult females
(e.g., former welfare recipients), though not
for adult males or youths of either sex.*
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e Active labour market programs focused on
displaced workers have a better track record
than those focused on highly disadvantaged
workers. ®

For older workers, evaluation studies on a range
of active labour market policies suggest that only
a small number of specific programs may have
any positive effect.® Results of these studies
suggest that:

e Long-term unemployed adults may benefit
from assistance with job search as well as
related counselling or advice.

e Retraining programs for workers displaced
by a mass layoff may have small positive
effects, especially in an economic upturn.

e Employment and wage subsidies may have
some limited positive effect among the long-
term unemployed, but subsidies tend to
be associated with substantial deadweight
losses. ®

e Direct job creation programs (public works)
appear to have no positive effects for adults.

e Programs aimed at promoting self-employ-
ment or establishing a small business tend
to work best if targeted toward adults who
are better educated, but these programs can
also be associated with deadweight losses.
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These results suggest that in order to address
the adjustment needs of older displaced workers,
specific ALMP measures should be carefully
designed and targeted. There may also be
advantages of using various active measures in
combination. For older workers, the two active
measures most likely to improve adjustment
outcomes are training and employment services.

Two of the more important innovations in
ALMP design are profiling of workers and the
use of activation measures. Worker profiling,
including individual interviews to determine
personal circumstances and characteristics such
as work history or qualifications, provides a
basis for offering individuals a more tailored
mix of specific ALMP measures designed to
increase the likelihood of success.® The use of
activation measures requires that program
participants undertake certain activities, such as
training or active job search, in order to qualify
for certain program benefits (e.g., some form of
income support).*



Canadian Experience
with Targeted Economic
Adjustment Programs

There have been a large number of targeted
worker adjustment programs run by the federal
government over the past several decades. These
programs have tended to be of limited duration
and targeted at either particular groups of workers
or workers affected by significant job loss in
specific industries, such as the fishing industry.
For a detailed description of these programs,

see Table 1.

Examples of programs for older workers include
the Program for Older Worker Adjustment (POWA)
and the Older Worker Pilot Projects Initiative
(OWPPI). The POWA ran from 1987 to 1996,

and served about 12,000 clients at a total cost of
$425 million over the life of the program. It was
designed primarily as a bridge to early retirement
with benefits paid according to previous earnings.
It operated on the basis of a 70/30 federal—-
provincial cost-sharing arrangement for partici-
pating provinces. Issues associated with the
POWA included concerns over inequity within
and across communities (because 90% of program
participants were clients subjected to firm closures
and mass layoffs), and disincentives to returning
to work due to the income support aspect of

the program.

One of the main goals of earlier targeted programs
was the adjustment of workers in specific industries.
Several prime examples of targeted programs in
the fishing industry are The Atlantic Groundfish
Strategy (TAGS), the Pacific Fisheries Adjustment
and Restructuring Program (PFAR) and the
Temporary Fisheries Income Program Initiative
(TFIP).

In 1998 the federal government discontinued
these types of programs as they were having
limited success in facilitating broad-based worker
adjustment. Since that time, various pilot projects
and demonstration projects have been tested to
see how to improve the employment prospects of
displaced older workers. In particular, income
support measures designed to facilitate early
withdrawal or retirement have not been found
to improve the overall labour market adjustment
process.

Lessons learned from these pilot projects under-
pinned the design of the successor to earlier
targeted economic adjustment programs: the
Targeted Initiative for Older Workers (TIOW).
Features of the TIOW include more client-centred
and community-based approaches that recognize
the diversity of circumstances, partnerships,
and the ability to offer multiple treatments that
combine services and employability measures.
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New Federal Initiative for Older Workers Targets Hardest Hit Communities

Older workers in smaller centres and single-
industry towns are hit hard when a sector or
industry suffers economic losses that result in
continuing high unemployment.

Their communities may be too remote to
have easy access to employment services and
training. They often have responsibilities — for
example, children living at home, or a house
whose value has severely depreciated due to
the economic downturn in their community —
that make it more difficult for them to move
to where there is work.

That's why the federal government, as an interim
measure until the Expert Panel on Older Workers’
longer-term recommendations can be imple-
mented, has launched a two-year $70 million
Targeted Initiative for Older Workers (TIOW).

Under this cost-sharing initiative, participating
provinces and territories identify vulnerable
communities with a population of no more
than 250,000; then they collaborate with local
partners to set up programs that help
unemployed workers aged 55 to 64 find jobs.
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Priority is given to communities affected by
closures or downsizing in traditional industries
such as forestry, fishing, textiles and apparel,
manufacturing and mining.

For example, up to 20 employees laid off from
work in a Pictou County, Nova Scotia steel
fabricating plant and 40 forestry workers in
Antoine-Labelle, Quebec, will take retraining
and have work placement opportunities in
their own communities. In Whitehorse and
two other locations in the Yukon, 87 older
workers will get training and job experience.

For more information on TIOW, please visit
the HRSDC website at www.hrsdc.gc.ca; click
on “Policies and Programs” and follow the links.




Table 1

Previous Federal Targeted Adjustment Programs For Workers

Income

Active

Program Location support Support Program Objectives

Program Outcomes

POWA Most Yes
1987-96  Provinces

AFAP NFLD -
1990-95

NCARP NFLD Yes
1992-94

AGAP NFLD Yes
1993-94

TAGS Eastern Yes

1994-98 Canada

CFAR NFLD, Yes
1998-2001 Atlantic

Canada,

Quebec

PFAR BC -
1998-2001

Yes

Yes

Yes

Yes

Yes

To bridge to
retirement with
benefits paid
according to
previous earnings

To provide short-
and long-term
adjustment both
within and outside
the fisheries

To respond to
immediate income
needs of fishing-
related workers
and to develop
sustainable fishery

To support industry
restructuring and
provide displaced
fisheries workers
with incomes

and alternative
employment
opportunities

To restructure
Atlantic groundfish
industry

To assist eastern
communities and
individuals to adjust
to opportunities
outside the
groundfish industry

To restructure the
commercial salmon
fishery

Strong
disincentive

to return to
employment;
decision-making
process lacked
transparency

Not Available

1,436 fishers and
plant workers
took early
retirement

Not Available

27% adjusted to
new industries
(90% were in
other sectors

of the fishing
industry)

Little or no
evaluation; some
adjustment
measures
developed into
income support
measures

Not Available

Source: HRSDC

Notes: POWA-Program for Older Worker Adjustment; AFAP-The Atlantic Fisheries Adjustment Program; NCARP—
Northern Cod Adjustment and Recovery Program; AGAP-Atlantic Groundfish Adjustment Program; TAGS—
The Atlantic Groundfish Strategy; CFAR-Canadian Fisheries Adjustment and Restructuring Plan; PFAR-Pacific
Fisheries Adjustment and Recovery Program.
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PART Il

Consultations with Canadians:
Voices and Recommendations

from Across Canada

1. The Approach to
the Provincial and
Stakeholder Consultations

The consultation process on older workers was
both central and critical to the work of the Expert
Panel. The consultation was aimed at hearing
the concerns and issues confronting individual
older workers, as well as the challenges facing
employers, unions, governments and the many
and varied organizations that represent individual
Canadians and older workers. The Panel invited
formal submissions from the full range of
interested stakeholders.

Through the consultations and submissions
from all of these stakeholder groups the Panel
was able to learn about the broader strategic
issues confronting governments, the challenges
and opportunities employers must address
from a human resource management perspective,
and the concerns and problems individuals face
in their personal lives. The Panel was impressed
with the knowledge and awareness of the issues
of the participants; inspired by the passion with
which participants expressed their concerns;
and struck by the extent to which many of the
participants articulated thoughtful, reasoned
policy options and alternatives.

2. What the Stakeholders
Had to Share
and Recommend:
Canadians Speak to
the Issues and Priorities

The views and recommendations expressed by
individual Canadians, government officials,
employers, unions and organizations with an
interest in the situation of older workers reflect

a broad cross-section of Canadian society.

The consultation process had the strength of
affording the Panel an opportunity to hear from
the stakeholders in person, in depth and
interactively. Issues were explored and discussed
and new questions were raised at the roundtables
and meetings with provincial and territorial
officials. The submissions to the Panel and the
dialogue with the stakeholders were carefully
reviewed and analyzed with a view to discerning
emerging themes, similarities and parallels in
views and recommendations, as well as key
differences, variations and divergences.

The views, concerns and recommendations
shared with the Panel by individual Canadians,
officials and stakeholders fit several key broad
themes:

® economic growth and adjustment go hand-
in-hand;

e economic growth and labour shortages;

e human capital: literacy, training and skills
development, and education;

e the barrier of ageism;

e the need for cooperation and concerted
action; and

e the importance of individual choice and
flexibility, particularly for older workers.

The overwhelming majority of stakeholders
and provinces emphasized the importance of
addressing the implications of the aging
workforce. Even so, as might be expected in a
country as vast and diverse as Canada, there
are some exceptions, primarily in Canada’s
north. For example, Nunavut has a very young
demographic and very few older workers.

Finally, it was clear from the consultation process
that Canada remains a nation of economic
regions. Many of Canada’s major industries
remain concentrated in specific regions of the
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country. Manufacturing predominates in Ontario;
forestry remains prominent in British Columbia,
Quebec and New Brunswick; and oil and gas is
the overwhelmingly dominant industry in Alberta.
In the past decade, while some industries, such
as forestry and pulp and paper, experienced
slow growth or even declines, others, such as oil
and gas, have experienced unprecedented
growth rates. It is, therefore, not surprising that
substantial differences in economic development,
job growth and unemployment rates across
regions remains a major feature of the economy.

There are significant geographical dimensions
within provinces as well. In British Columbia,
for example, officials described the reality of
“two economies.” One is the Greater Vancouver
and southern Vancouver Island economy, which
is sufficiently diversified to better adjust to slow
economic times. A “second economy” in the
northern and central areas of the province is
more dependent upon traditional industries,
including forestry and logging, which are more
vulnerable to an economic slowdown. Analogous
economic dichotomies were discussed across
the country. Significant economic differences
exist between southern and northern regions of
Quebec and Ontario, respectively; communities
remain geographically dispersed within
Newfoundland and Labrador; and stakeholders
indicated the growing importance of the urban-
regional divergence in economic growth.

Across the country, during the consultation
process Canadians expressed a strong sense
and recognition of the importance of regional
circumstances. They also recognized the
economic differences that exist across regions
and between provinces. Importantly, many of
the issues and recommendations identified by
Canadians and government officials reveal a
view that actions and policies ought to reflect
the needs of specific regions. This is not surprising
in a country as diverse as Canada. Equally
important, though, was the view expressed
throughout the consultation process that
cooperation and coordination across all levels
of government are needed to ensure that older
workers are treated equally across the country.

Economic Growth and Adjustment

Canadians are very aware of their
dynamic economic environment

For industries that export goods and services,
the rising Canadian dollar, especially against
the US dollar, has threatened to dampen exports
and impact jobs domestically. Even during the
current period of especially robust economic
growth and historically low unemployment
rates, the economy as a whole remains very
dynamic. Canadians are clearly aware of how
they are affected by the impacts of globalization
and international competition, the importance
of our trading relationship with the United States,
the speed of change and the need to adapt.

“We are now seeing the impact with a number
of closures announced over the last year in
Nova Scotia, New Brunswick and Newfoundland
and Labrador. So we’re seeing these competitive
pressures and the exchange rate starting

to play out as firms re-evaluate business
investment decisions.”

“It is true that we are living in a more mobile,
flexible world. It's much more global.”

“Then there’s the furniture industry, which

is currently facing fierce competition, particu-
larly from China and the Asian countries. And
there’s the whole crisis with the forest
industry, which you can see as well as

we can.”

Labour market adjustment creates
hardship and stakeholders expect
some government response

The Canadian economy has been experiencing
one of the longest periods of sustained economic
growth in a century. Yet the high overall growth
rate of the economy masks significant underlying
differences in growth across regions and in
processes of economic change. Even in periods
of strong economic growth, there is a natural
process in a market economy by which some
firms fail and jobs are lost, just as other firms
become established and new jobs are created.
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In addition to this ongoing process of normal
adjustment, in some industries and regions the
Canadian economy has continued to undergo
more fundamental industrial restructuring.

Ontario, Quebec and New Brunswick have
experienced job losses in forestry, pulp and paper
and manufacturing, while in British Columbia the
forestry industry is being shocked by the impact
of the pine beetle infestation. In Newfoundland
and Labrador there remain considerable pressures
arising from the transformation of the fishing
industry. As its overall size has declined, there
have been shifts in activity across segments
within Newfoundland and Labrador’s fishing
industry including, for example, a shift from
groundfish to shellfish. This has in turn affected
the Newfoundland and Labrador fish processing
industry, which has been in a long-term decline.
In cases of significant employment loss or plant
closures, there are considerable impacts on
small and more remote communities, both
economically and socially.

These more significant types of industrial
adjustments often occur over prolonged periods.
Adjustments also frequently involve significant
job losses. Since many of the industries under-
going adjustment and job loss are more traditional,
they often tend to impact older workers dispro-
portionately hard. Canadians expressed a general
acknowledgement that industrial adjustment was
to be expected and that many workers would be
able to adjust by finding new jobs. But they were
equally definite that there is a role for government
policy to respond to the needs of workers who have
limited opportunities — especially older workers.

"You just think of the headlines for the last
20 years: ‘Closure of the fishing industry!”’
Other closures include coal mines in Cape
Breton, textile plants over the past year, food
processing plants, a railcar manufacturing
plant — the list goes on. There are jobs replacing
them but they are different jobs, and for the
jobs left in the natural resource processing
industries, the level of education required
has increased.”

“I think the government’s role would be

to identify the problems and make sure there’s
assistance and infrastructure in place to tackle
those problems.”

“If you live in a community or region that is
a one-industry town and you don’t have an
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active diversification plan on the go right
now, shame on you.”

“Rationalization has been taking place as we
speak in terms of enterprises looking to buy
up other enterprises and consolidate. There's
no doubt this has to have a downstream effect
on those workers, and it will not just come
out in the number of plants that are closed.”

There are divergent views
on mobility

There was a general recognition among Canadians
of the important role of worker mobility in the
adjustment process. This was identified as a
general issue, but especially so among older
workers who, in addition to having strong
community ties, may lack basic skills, such as
literacy, which would enable them to receive the
training they need to obtain a new job in
another town or region.

Canada’s vast geography was seen as posing a
significant challenge to workers’ mobility. Many
areas of Canada contain a large number of small
communities in rural and remote regions. For
example, officials in Quebec and Newfoundland
and Labrador reinforced the importance of
regional and rural issues within their provinces.
Consequently, older workers face significant
mobility issues, both in seeking better opportunities
and in the more difficult situation of job losses.

“A fairly large number of people will

leave Newfoundland and Labrador or

New Brunswick and work in Alberta for maybe
a few months or a few weeks at a time, and
then come back. They may be spending their
money in their home province, but they are
still working in Alberta. We don‘t really know
the exact size of this phenomenon, but
certainly from all the anecdotal evidence
this is an increasingly important part

of the out-migration picture.”

“The mobility of a displaced worker may present
another barrier and restriction. As well,
El rules around mobility are an issue.”

“We're very proud of our agreement with
Alberta, which will allow labour mobility and
give people a lot more choices, whether they're
older workers or in their prime of working.
Again, it just speaks to the need now because
we have one Canadian labour force.



It's competitive right across the country,
which allows more flexibility in our policies
and in our programs.”

“These are people who have lived in a region,
set down roots in that region and have family
there. We think it would be inhumane to force
them to move to another region, on top of losing
their job and being unable to find another one,
in order to get access to programs or jobs.”

“But there is transition, so they will come to
the southern community and do their education
and go back home. We see a mobility of about
30 percent of flow between the northern
communities and the southern communities.”

Communities contribute
to successful adjustment

The various roles that communities can play in
supporting older workers was a major theme
underlying many of the views shared with the
Panel. Many stakeholders shared their experiences
regarding the value of a wide variety of community-
based supports in assisting displaced workers in
the adjustment process. Partnerships with commu-
nities are important as well in supporting older
workers’ overall participation in the labour market.
The message was that partnerships with communi-
ties have a track record and can contribute
significantly to the labour market success of
older workers.

"Everybody who had been identified as
having a literacy issue throughout a number
of years of training in that plant all took
upgrading. That was a major leap, but it was
a community leap together. Nobody felt left
out. | think that is why the upgrading
worked and why part of that whole process
is starting to work.”

“The part | am most proud of is we had over
150 people start the upgrading. Everyone
completed their upgrading to a grade

12 level. That is community commitment.”

“| think there is a real value in the engagement
of the population. And it's not the federal
government leading that. It's actually people
in their communities. Because when you live
in a community your systems of support are
your neighbours and your family.”

“In the community we had 280 displaced
workers. So the response was, okay, we've

got to do something for that group of 280.
Our answer was, no, we don’t do something
for the group of 280. We do 280 things with
individuals. By the time we get that done we
will have a group.”

“Communities are sources of strength and
support for older workers. The whole commu-
nity has to try to integrate them into the local
activities and make an effort to increase
awareness about these people’s expertise
and know-how.”

Economic Growth and Labour
Shortages

Pressures on the labour supply
are significant in some occupations
and industries but vary regionally

Concerns about the effects of labour shortages
on growth were expressed across the country.
There was both a short-term and a long-term
dimension to this issue. In the short term, dramatic
growth in some industries has created significant
worker shortages in some occupations. The most
prominent case of shortages exists in the oil and
gas industry. While the shortages in this industry
may be most acute in Alberta, where the most
significant expansion is occurring, other provinces
with a sizeable o0il and gas industry, including
Saskatchewan and Newfoundland and Labrador,
are competing for scarce workers. In other industries
such as construction, the shortages tend to be
felt more broadly across provinces because of
the general expansion in construction activity.

In other provinces, the broad-based, diversified
nature of economic growth is expected to result
in longer-term pressures on labour supply. The
aging workforce is expected to exacerbate this
pressure. This, for example, is the case in
Saskatchewan and Manitoba. Government
officials in Manitoba currently consider the
province to be at or near full employment and
subject to labour shortages in some sectors.
Alternatively, in northeastern British Columbia
there is an imbalance between supply and
demand in the oil sector.

But it is also the case in Canada’s north. In Yukon
the economy is expanding quickly, resulting in a
2007 unemployment rate of 3.2 percent. Although
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the total population of Yukon is roughly

33,000 people, the demographics are changing
rapidly. They have had difficulty in recruiting
workers to address their labour supply issues
and are focusing their resources on underem-
ployed and unemployed workers. Nunavut has
experienced considerable growth across sectors,
including mining (gold and diamonds) and job
growth arising from the construction of infrastruc-
ture of railways and ports.

Across virtually all provinces there was concern
about the long-term consequences of the aging
workforce for Canada’s labour supply. Government
officials viewed this trend as one of the most
critical labour market pressures on the horizon
because of its potential to affect economic
growth negatively.

“"Today we face skills shortages, and our
traditional solution of getting people from
the Maritimes, or from Ontario—Timmins,
particularly—or from other areas isn’t
happening anymore because they're facing an
equal challenge. The Alberta labour market is
facing challenges, NWT and the Yukon
too—2.4 percent GDP and NWT being driven
by the mines. They're facing skill shortages.
In the east, Voisey’s Bay is facing skill
shortages.”

“Our core shortages are primarily in skilled
trades and also to some degree in engineering
areas — specialists and senior engineers.

It's almost becoming a crisis situation in some
areas.”

“When we look at the cohort of nurses across
Canada, we all know we have a shortage of
nurses. And a significant percentage of
nurses — it's something like 47 percent —
will retire in the next four years.”

“In terms of challenges for the new
generation, there is a kind of imbalance. |
would say that 40 percent of new jobs (out
of 1,000 positions) are typically in the technical
and high technology sector. And we also
know most young people who pursue post-
secondary studies opt for university courses
that are not necessarily relevant to our
operations. This means that we end up short
of manual labour. There will be a shortage of
people with good technical knowledge.”

“In our industry we have an aging workforce
as some 57 percent of our industry is aged 35
to 54 versus 49 percent in other sectors. We
have an older workforce on the top end and
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fewer younger workers. We don’t have a
labour profile of attracting workers into our
industry, and we face incredible challenges in
keeping workers.”

Policy makers across Canada
recognize the need to attract and
retain older workers, and to reach out
to other groups in Canadian society

There is a strong recognition among stakeholders
of the implications of the aging workforce and its
effect for the rate of growth in Canada’s labour
supply. While policy makers viewed the aging
of the workforce as having potentially deleterious
effects on the economy, they also felt that its
effects could be ameliorated by effective policy
responses, including policies to increase the
labour force participation rates of older workers.

Officials across provinces noted that older
individuals need to be re-engaged in the workforce,
that their attachment to work should be
strengthened, and that they should be encour-
aged to extend the time horizons of their partici-
pation in the labour force. The situation in
Prince Edward Island illustrates well the challenge
facing most provinces: the Island is currently
experiencing a very high labour force participation
rate, and the economy is diversifying as it grows,
so there is a need to retain older workers and
attract them back into the labour force.

Employers also recognize that they face pressures
from the aging of the workforce. For example, in
industry segments such as the fish processing
industry, employers see increasing challenges in
attracting workers. In other industries, there is
pressure to attract more workers in the older
age group. This is the case in the hotel industry
in Newfoundland and Labrador, which relies on
older workers.

There was broad concern that Canada needs to
redouble its efforts to engage Aboriginal people
in the labour force. This was viewed as
important to the economic advancement of
Aboriginal people, as well as being another
constructive approach to addressing the issue of
how best to meet future demands for workers.

“A significant portion of the workforce is
moving towards retirement, and what surprised
me when we did our surveys is that most



companies do not have a comprehensive
human resource plan to prepare for the large
number of retirements coming in the next
five to ten years.”

“Older nurses may not have the physical
energy to maintain the workload of a 12-hour
shift for nursing, yet those nurses could
mentor younger workers. They could work in
teams to complement each other: older nurses
with the years of knowledge and experience
to transfer, younger nurses having the physical
ability to do some of the lifting that’s required.
That's the kind of partnerships we have to be
looking at. | hear employers screaming about
the fact that they don’t have enough workers
and what'’s government doing about it. | often
try to turn those conversations around and
say, ‘What are you doing about it?"”

"Businesses have to anticipate human resource
needs and prepare human resource
management plans in terms of retention

and recruitment.”

"From our perspective, since we do have an
early retirement trend, we would be looking
at incentives to keep the workers in the
workplace.”

Human Capital: Literacy,
Training and Skills Development,
and Education

Supporting literacy, training and skills
development is essential for all workers
but especially for older workers

The need to increase access to training, especially
among older workers, was a theme heard across
the country. Stakeholders, individuals and
representatives of provincial governments
underscored the importance and need for training
and skills development. The main concerns
revolved around the themes of “availability,
affordability and accessibility of training.”

For some, the concern was about funding for
training — or how to facilitate training in small
businesses that do not have the training
mechanisms — while for others, it was encour-
aging employers to invest more in training.

There were also issues raised with regard to the
delivery of learning and training programs.

The Panel heard about the importance of sup-
porting the work of community colleges, both in
reaching workers directly and in building
partnerships for learning with other groups,
including firms, chambers of commerce and
sectoral councils.®

Another major concern expressed was the level
of skills and access to training in rural and more
remote regions. One prospect for enhancing the
training prospects of workers outside the main
urban areas of the country is to develop innovative
approaches to distance learning and training.

In some jurisdictions, such as the Northwest
Territories, there are successful innovative
approaches to reaching workers in smaller

and remote communities, especially Aboriginal
people. In other cases, in rural communities
questions and concerns were raised about what
would likely be the most effective way of providing
training, both in terms of continuous learning
and in the event of a plant closure.

“l think the extent to which we have literacy
and educational issues that we need to contend
with is not recognized widely enough. | see
it all the time.”

“1 think that the measures should be taken
upstream, meaning that before winding
down, there should be some work on training.
There is a challenge here in terms of the issue
of basic training. We have to make sure that
when they take the jobs, they already have
all the educational requirements that will
enable them to grow and compete in the
labour market.”

“When we look at displaced workers, | think
training is the number one issue.”

“I'll try to condense it to a silver bullet: the
federal government needs to provide expanded
training from El funds for older workers.”

“l think there should be more cooperation
between the employers, the government,

the training boards, the communities, small
enterprises. There should be more partnerships
to put training programs in place.”

“Right now if you want to be a journeyman
plumber or carpenter or electrician, you have
to go away to the Northern Alberta Institute
of Technology in Edmonton or to SAIT in Calgary,
or indeed to the Northwest Territories, because
we don’t have that secondary institution for
trades in Nunavut right now.”

@ Supporting and Engaging Older Workers in the New Economy ¢ Part II



Investments in learning and
education support adjustment

Across the country, literacy training was identified
as a particular concern. For many displaced
older workers in traditional industries where
literacy and education levels tend to be low,
literacy was viewed as a necessary precondition for
further training and successful adjustment.

Officials in British Columbia noted that while
the overall unemployment rate is low — and
there has been a high demand for workers — there
continues to be displacement in some industries.
In coastal pulp mills, where there are many older
workers, there has been considerable displacement.
The transition of those older workers who still
want to stay in the workforce may require moving
to a different area. But first it requires helping
those workers who are being displaced improve
their literacy skills so they can then be trained
for new jobs.

In New Brunswick officials emphasized the
importance of retraining older workers and

of the need to equip them with skills to ease
their participation in the labour force. In Prince
Edward Island officials emphasized the need to
support training and literacy and skills that are
matched to employers’ requirements. Across
provinces, the message was that investments in
literacy and training are often necessary for older
workers to adjust successfully in a dynamic
labour market situation.

There have been some innovative approaches to
meeting the training needs of workers in remote
areas. Provincial solutions include providing
mobile units for the trades and using broadband
training in remote regions. The Northwest
Territories has developed adult learning centres
across communities that offer adult basic educa-
tion and literacy upgrading, as well as alternative
approaches such as mobile learning units and
Internet access to learning. In Yukon, the govern-
ment established a 21-day, 3-week program called
“North of 55” that teaches job skills, job search
and résumé writing to older residents.

“We are seeing losses in employment in rural
areas. We are losing good paying jobs. The
workers who have the problems are more
likely to be older and less likely to have a
degree or certificate or diploma. What does
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that mean? It means that we have an increase
in transition challenges, in providing the
skills to these individuals so they can find
employment in the areas that are growing.”

“There needs to be an understanding that
many of these older workers do not have the
educational levels that help them move
forward. In one single-industry town where
the local paper mill shut down, 52 percent of
the workforce was made up of workers who
had less than a grade 10 education. These are
people who had long-term employment, who
are what you might call functionally literate,
but obviously upgrading was a major issue
for them. In a sister town 100 kilometres down
the road, 50 percent of that workforce needed
basic upgrading.”

“Because of our traditional resource-based
industries, when you look at the literacy
levels of people currently in the workforce in
New Brunswick, upgrading skills and transi-
tioning into new skills areas is going to be a
significant challenge.”

Lifelong learning is essential
to ensuring the success of future
generations of older workers

There was widespread recognition of the
importance of lifelong learning for all workers.
This encompassed acknowledging the need to
improve the literacy levels of workers of all
ages, encouraging workplace-centred training
and generally supporting diverse forms of
learning and training activities during the
course of workers’ careers.

Lifelong learning was viewed as essential to
expanding the labour market opportunities

of workers when they reach the later stages of
their careers. As individuals extend the horizons
of their working lives and retirement, the
importance of taking a continuous, ongoing
approach to learning and training that includes
older workers was considered more important
than ever.

"Keep the workforce skilled and motivated
throughout their careers by investing in
lifelong learning, which includes training to
update and expand on skills and knowledge,
and which could also include a mentoring
program where both older and younger
workers train and learn from each other.”



"l believe that individuals should help them-
selves, but | think you first have to arm them
with the knowledge and skills to do that.”

“Working upstream, in essence, is about a
whole organizational culture. It is more than
getting a first diploma with basic training.

It means having an organizational culture of
lifelong learning and development, and con-
tinuously updating knowledge. Otherwise,
by the time we hit age 55, the gap between
life and learning can be so wide that we can
no longer return to school and retrain
ourselves.”

“Training should be a part of what employers
do with their employees on a regular basis,
so employers are not scrambling when they
start recognizing that a particular demographic
in the workplace — older workers or immi-
grants, for example — needs training.”

“Lifelong learning is our battle steed,

and it really is what makes the difference,
because older workers will have less
difficulty finding a new job if they should
ever have to, and we would maybe have
transferred their skills to other sectors or,
at the very least, made sure that their last
few years of work are interesting.”

Recognizing the skills of older
workers, acquired through years
of experience, is necessary

to re-employment

A broad range of stakeholders pointedly identified
the experience and skills of older workers acquired
through years of experience on the job as an
important asset to these older workers and to
organizations. Many participants in the consul-
tation process observed that valuable informal
skills are being lost as older workers retire or
otherwise leave the labour force. Employers are
often unable to assess the level and value of
these skills and competencies. As a result, older
workers who have lost their jobs and are seeking
new ones are frequently unable to convey this
information. This lack of skills and competency
recognition was identified as a major impediment
to the successful adjustment of older workers.

In this situation, the value of assessment tools
for prior learning was emphasized as a means
of providing better skills recognition. In turn,

prior learning recognition would support

workers’ transitions into new jobs. Many
examples of concrete initiatives were provided.
In New Brunswick, for example, the govern-
ment is supporting the development of a Prior
Learning Assessment program of “essential”
skills, to match employers’ skills requirements
with the skills available among workers.

“There is a particular problem faced by
workers who reach age 55, and even a bit
before, even though this still seems young
to us. It is young in everyday life, but it is
difficult to find a job once you reach that
age. And it is particularly difficult when your
training, experience, expertise and years
spent in the labour force leave you few options
for skills transfer, when what you know is no
longer needed and when there are not many
job opportunities for you in a given region.”

“There is a key issue in connection with
training, and it’s about recognition. It's all
very well to get training in the workplace,
but if this training is not transferable, not
recognized in that and other sectors, it
amounts to whistling in the wind.”

“When we talk about recognizing skills in the
mining sector, some 40 years ago employees
had an apprenticeship booklet, and when
they transferred to another mine, their booklet
went with them. This meant that you would
know exactly what positions they had been
in, what function and what duties they had
performed. We've talked about recognizing
skills, lifelong learning and transferability.
We have a health card for medications. We
could have an apprenticeship booklet.”

"Prior learning assessment allows us, based
on these essential skills, to evaluate the person
and, on the basis of what the employer needs,
to say this person already has the skills required
to work in the workforce. If the employer
says they need a certain level of reading or
writing then we would assess the capacity

of the worker; we don’t want to re-teach
something workers have already mastered.”

“1 think we need creative and innovative ways
to recognize people’s skills and experiences
so they are transferable and portable.”

“There needs to be a more standard way for
prior learning assessment to be done.”
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Ageism and Myths
About Older Workers

Discrimination against older workers
is a barrier to employment

Across the country, the Panel was made aware
of concerns about “ageist attitudes” toward
older workers. Reducing ageism was viewed, in
the first instance, as being the correct policy on
grounds of fairness. It was also identified as some-
thing that would help to increase the participation
of older workers in the labour force by reducing
barriers posed by employers’ prejudice and the
prejudice of fellow workers. For older workers,
reducing ageism was also regarded as a means
of increasing older workers” attachment to the
workforce.

With the aging of the population, the issue of
ageism was thought to be one that would increase
in importance. It was repeatedly suggested that
governments sponsor an educational campaign
aimed at employers, workers and society at large.

“We have to have an awareness campaign
against ageism, and we have to start taking
ageism as seriously as we have racism and
sexism and make it as politically incorrect as
those are now.”

“An age-friendly workplace is one that promotes
a culture respecting the skills, knowledge and
experience of older workers and that actively
adapts to the reality of its older workers.”

“But | would also like to point out that govern-
ments are also employers, and that they are
the last to recognize workers’ skills and the
last to hire older workers.”

"My last point is that work is part of life.
Whether we are young or old, excuse the
term, work is part of our life. It is important.
It is important to recognize that older workers
are entitled to recognition for their participation
in the world of work and for their knowledge
and experience.”

“In Europe at the moment, several countries
are engaging in very active anti-ageism
strategies. They are really trying to change
the perceptions not only of older folks but of
the society and employers, and | see that as
being one of the starting points.”

“Ageism in the media, ageism in health care
and ageism throughout society feed the
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ageism in the workplace, so it really has
to be a comprehensive campaign to deal
with ageism.”

“Include a component that allows for the
development of best practices and an infor-
mation network that would be available to
all the workers and to employers as well.”

The government needs to dispel
negative myths about older workers

Canadians shared with the Panel