CLES

Making it work:
Analysing different ways of
tackling worklessness






Q)

CLES

Making it work:
Analysing different ways of
tackling worklessness

Centre for Local Economic Strategies

March 2009



The Centre for Local Economic Strategies (CLES) is an independent
national think-do organisation involved in regeneration, local economic
development and local governance. CLES brings together a network of
subscribing organisations, which includes regeneration partnerships,
local authorities, regional bodies, community groups and voluntary
organisations. CLES offers a range of services, including: events and
training; an information and publications service; policy research;
policy advice and a consultancy trading arm.

Sarah Longlands is Director of Policy at the Centre for Local Econom-
ic Strategies sarahlonglandsecles.org.uk.

Matthew Jackson is a Senior Policy Researcher at the Centre for Local
Economic Strategies matthewjackson@cles.org.uk.

Gareth Brown is a Consultant at the Centre for Local Economic Strat-
egies garethbrownecles.org.uk.

Jessica Smith is a Policy Researcher at the Centre for Local Economic
Strategies jessicasmithecles.org.uk.

© CLES March 2009

Centre for Local Economic Strategies
Express Networks « 1 George Leigh Street

Manchester M4 5DL
tel 0161 236 7036  fax 0161 236 1891
info@cles.org.uk www.cles.org.uk

CLES is a registered charity n0.1089503
Company limited by guarantee no. 4242937 - vat no. 451 4033 86

CLES Consulting is the trading name of CLES European Research Network
Company limited by guarantee no. 2467769 - vat no. 519 493 812

ISBN: 1 870053 66 4

Price: £7.50

XKy
Designed and produced by frogsdesign %é} printed on100% post-consumer recycled paper



Foreword: Neil McInroy, Chief Executive, CLES
Executive Summary

Introduction

The scale and drivers of worklessness

The complexity of worklessness

Tackling worklessness: A policy framework for delivery
Future considerations for successful delivery

Challenges for the future development and delivery of
worklessness policy and projects

Conclusion
References
Appendix: Worklessness and welfare reform policy

CLES membership services

List of figures

Figure 1:  Percentage of working age population claiming JSA,

IB and IS. August 2000 - May 2008
Figure 2:  Number of JSA claims in the UK.
October 2000 — October 2008
Figure 3:  Worklessness and welfare reform policy
Figure 4: A framework of approaches for delivery

Figure 5:  Support required for different client groups and a

typology of approaches
List of tables
Table1l:  Levels of worklessness by local authority
Table 2:  Services offered as part of employment and worklessness

programmes and projects
Table 3:  The cost per output of mainstream
employment programmes

15
19
29
35
57

67
85
91
93
94

20
20
25
41

63

30

39

70



R eward



The labour market is a vital part of the economy, whose vibrancy is in-
dicative of how effective the economy is operating. It is through work,
and the skills, knowledge and abilities gained through being in work,
that a productive economy is based. Furthermore through work and
the fruits of work, there are vital and associated benefits in terms of
social life and relationships, self esteem and of course a spending power
which ripples through the economy in terms of consumer spend.

For us at CLES, one of the greatest economic failings and social
tragedies of the last 15 years has been the inability of us to deal with
problems within the Labour Market and in particular - worklessness.
Despite, 15-20 years of economic success, and falling unemployment,
we have seen a rise in the number of people on incapacity benefit and
other forms of economic inactivity. This problem within the labour
market, in an era of economic effervescence is a voracious and wicked
issue, coming at huge social, community and individual cost as well as
being a significant drag on the economy and a drag on public expendi-
ture. This is recognised and as a result the Government has dedicated
and continues to deploy significant policy and resources to the prob-
lem.

However, as we now move into less economically certain times, we
believe we are faced with more labour market issues. We are now seeing
new and deeper problems within the labour market, including growing
unemployment and an entrenchment of worklessness. Therefore CLES
believes that at this time we need to develop a deeper understanding of
the worklessness problem and renew our effort to tackle it.

This publication is timely as it is time to take stock as regards this
problem of worklessness. There has been no shortage of endeavour and
there has been a busyness of activity. However for us at CLES, the prob-
lem of worklessness is bound up with a wider problem in relation to the
nature of work and lifestyles, but more prosaically an inability to apply
bespoke and tailored policy to particular instances of worklessness.

Thus in this publication we unpick existing approaches, to provide a
typology of approaches to worklessness. This serves to create a path
through the range of policy and intervention options open to national
and local agencies who are grappling with this issue. Informed by our
work on the ground, and our 22 years of experience in this field, this



publication, sets the policy scene, explores the complex nature of work-
lessness and introduces a framework for delivery. Finally, we outline
the challenges ahead, and provide pointers as to where policy will need
to change in this harsh economic climate, thus seeking to add value to
the Houghton Review which examines how the Government can bet-
ter support local partnerships to deliver more effective worklessness
interventions.

As in all of CLES’s work, we seek to add to ongoing debates and contrib-
ute to existing policy and practice. For CLES, the issue of worklessness,
is one whereby the doubling of our efforts is required. This renewed
effort is of course required for economic success. However it is also
imperative in terms of creating a broad resilience of local places and
communities and for the well-being of the individual citizens.

Neil McInroy, Chief Executive, Centre for Local Economic Strategies (CLES).



About the research

Over the last two years, through its consultancy activities, the Centre
for Local Economic Strategies (CLES) has undertaken a series of evalu-
ations of worklessness projects in a range of localities and targeted at
a diverse client group. CLES, through its policy activities, has addition-
ally been keen followers of the welfare reform and employment policy
agendas, particularly changes to the benefits system around incapacity.

This research, undertaken between August and December 2008, seeks
to bring these two strands of research activity together, demonstrating
the economic and social value of localised and personalised approaches,
and projects, to tackling worklessness, together with an assessment of
the challenges contemporary policy presents for the development and
delivery of effective worklessness projects in the future. This report
introduces a framework of approaches to tackling worklessness, a set
of principles for the future delivery of worklessness projects, and an as-
sessment of key challenges for future worklessness policy development
and project delivery.

The research has been undertaken in the context of economic reces-
sion, reflecting upon the fact that worklessness policy, programmes and
project interventions will need to not only continue to support their
current client group, but also have consideration of new claimants in
the shape of the recently unemployed. The research is particularly topi-
cal given the position of unemployment and worklessness at the very
top of the Government’s policy agenda, as evidenced by the wealth of
policy documentation and primary legislation developed over the last
four years.

The problem

Tackling worklessness has been one of the core policy priorities of the
current government since 1997; however the number of people claim-
ing Incapacity Benefit and Income Support has remained relatively
stagnant at around 2.9 million. This stagnation of worklessness is
despite significant policy, investment, project, research and evaluation
activity, particularly in recent years.

The Government has responded to the challenge of worklessness with
a twin policy approach of seeking to reform the welfare system and



supporting workless individuals into training, skills development and
ultimately employment. One of the key critiques of Government policy
to tackling worklessness is that, despite rhetoric, it has failed to suffi-
ciently balance welfare with work, nor has it really provided a main-
stream approach which is effective for all client groups and localities.
This is in part due to the fact that worklessness as an issue is highly
nuanced, complex and heterogenic: it has different resonance in differ-
ent geographical locations and for different communities of interest,
particularly with regard to disability and ethnicity.

This report argues that approaches to tackling worklessness need to
recognise the complexity of the issue and respond with approaches
which are tailored to the needs of specific clients and localities (e.g.
those which have been workless for a significant period of time are go-
ing to require a much more intensive and personalised approach to bro-
kering employment opportunity than a new claimant). This complexity,
diversity of approach and the need for personalised and individualised
strategy is something the Government has not necessarily recognised
or can provide through mainstream governmental agency led services.

Introducing a typology of approaches to worklessness

Despite this criticism, there are a significant number of examples from
the evaluation activities of CLES Consulting and elsewhere of where
localised approaches and projects to tackling worklessness have been
effective. In this research, we have sought to identify a framework of
approaches for delivering worklessness projects which have been devel-
oped and delivered by a range of local partners, including local authori-
ties, primary care trusts, housing associations and the voluntary and
community sector, which are targeted at a diverse range of clients.

We examine a range of approaches to tackling worklessness with
critiques of the effectiveness of these approaches backed up by project
examples. We look at the following framework of approaches and
project examples:

Approach1 Outreach (Positive Steps into Work, Blackpool)

Approach 2 Brokerage (At Work, Heywood and Trellis Project, Bir-
mingham)

Approach 3 Training (Kingsway Training for Jobs, Rochdale)



Approach 4

Approach 5

Approach 6

Approach 7

Health and well-being (Greenwich Local Labour and
Business)

Employer engagement (Building Futures East, Newcas-
tle-upon-Tyne)

Retention and progression (Groundwork Stoke-on-
Trent)

Social marketing (Fairyland Housing Estate, Neath)

Characteristics of a successful approach

Assessment of the different approaches has demonstrated a number of
relative merits and values to using each approach and that approaches
need to be tailored by both locality and client group. However, all
worklessness projects, whether locally developed and delivered or as
part of mainstream provision, must adopt a number of common princi-
ples. From our research, we argue that worklessness projects should:

+ Have a strategic fit with local, regional and national policy,
including the strategic priorities of Regional Economic Strate-
gies and Local Area Agreements

+ Work in partnership with other service providers and local
partners to provide an individualised approach

+ Have effective personal advisers as they are key to determin-
ing the distance travelled towards employment of individual
worklessness claimants and the success of a project as a whole

+ Remain neutral from Jobcentre Plus, ensuring the employment
support offered to individuals does not become embroiled in
benefit issues

+ Ensure linkages with the wider local economy, particularly
employers, to ensure there is sufficient demand for workless
individuals to re-enter the labour market

+ Offer personalised and individualised approaches that are
tailored to specific client groups and localities



The challenges

The projects outlined in the research demonstrate (best) practice in lo-
calised and personalised approaches to tackling worklessness, which are
having impacts in a small number of localities. Levels of worklessness
however remain stubbornly high and if the Government are to achieve
their 80% full employment target, a series of further institutional
reforms to welfare and employment policy will be required. In order to
achieve this institutional reform, the Government will need to address
a number of key challenges and questions. Each of these challenges are
discussed in further detail throughout the report.

Key Challenge 1 To what extent can mainstream services de-
liver an individualised approach?

Key Challenge 2 How can individualised approaches achieve
value for money?

Key Challenge 3 How can employment support be delivered
from the first day of claiming benefits?

Key Challenge 4 How can we break the cycle of sanction penal-
ties equalling delayed support?

Key Challenge 5 How can the dual role of Jobcentre Plus be
more transparent and effective?

Key Challenge 6 How can we ensure effective procurement of
worklessness services to both the private and
third sectors?

Key Challenge 7 How can we capture the effectiveness of work-
lessness projects?

Key Challenge 8 Are locally led personalised worklessness ini-
tiatives effective in the longer term?

Key Challenge 9 Can worklessness projects achieve a long-term
cultural change in deprived areas?

Key Challenge 10 How can the workless be supported in a period
of recession?

Key Challenge 11 How can intensive and long-term health relat-
ed services for workless residents be funded?



The research concludes by responding to the key challenges outlined
above with five key reforms which CLES feels are required to the proc-
ess of tackling worklessness to enable it to be more effective in the
future.

Reform Jobcentre Plus

The largest blockage to more effective policy and delivery solutions to
tackling worklessness appears to be the governmental public body with
responsibility for the area, namely Jobcentre Plus. Jobcentre Plus can
no longer continue to be both an administrator of benefit and a broker
of employment. CLES believes the function of the body needs to be
reformed creating a national benefits administrator AND a separate
sub-regional employment broker.

Develop locally focused approaches to worklessness

A significant proportion of the positive work undertaken to tackle and
alleviate worklessness, both identified in this research and in wider
research is undertaken by local partnerships, voluntary and community
sector organisations and social enterprises. There must therefore be

in policy terms a reality of devolution and an enhanced role for local
government and other associated local organisations in the delivery
process.

Adopt individualised and personalised approaches

The issue of returning to training and employment is a complex one,
particularly for those furthest away from the labour market, meaning
that one approach to tackling worklessness will not fit all claimants.
Instead project deliverers need to select and apply a menu of options
dependent upon the needs of the claimant, thus utilising more indi-
vidualised, personalised and ultimately localised delivery, incorporat-
ing approaches relating to outreach, brokerage and training, amongst
others.

Provide individualised support from day 1

One of the core barriers to supporting the workless and unemployed
into employment is the process of benefit and support entitlement. At
present individualised support will only become a significant element



of the process of return to work after six months of claiming Jobseek-
ers Allowance. This is too long, especially in the current economic
climate, and enables claimants to become disengaged from the process.
Individualised support needs to be offered to claimants from day 1 of
signing onto benefit.

Use qualitative monitoring and evaluation

Tackling worklessness is not just about brokering an individual into
employment and counting that output as a success. Along the process
of being engaged in an intervention, an individual passes many mile-
stones relating to confidence, training and changes in lifestyle amongst
others. Worklessness interventions and wider welfare reform in the
future must enable these qualitative, focused, softer outcomes and the
distance travelled of individuals to be measured and monitored.
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Understanding unemployment and worklessness

One of the key policy priorities of the current government since 1997 has
been ensuring more people have the opportunity and skills to participate
in the labour market. The Government’s first challenge upon coming to
power in 1997 was to tackle the legacy of the market recessions of the
1980’s and 1990’s and the associated high levels of unemployment, which
in May 1997 stood at 1.6 million®. In subsequent years, as a result of policy
interventions on both the supply and demand sides of employment such
as the New Deal, there has been a decline in what we understand as ‘tra-
ditional unemployment’ (i.e. people wanting to work but unable to access
employment). There has however been the emergence and stagnation of a
new employment policy related issue in the form of worklessness.

The term ‘worklessness’ appears to have been first coined by academic
Mike Davis in a book in the early 1990’s, which described the City of Los
Angeles and was used in relation to ‘structural unemployment and ghet-
toization™. In contemporary UK policy, it has become a general term to
describe those who experience significant barriers whether it be ill-health,
low skills or low motivation, which prevent them from participating within
the labour market.

Worklessness has been formally defined by the Department for Work and
Pensions as™:

The term ‘worklessness’ is a much more benefit related term and has often
been used to describe claimants of incapacity and other sickness benefits.
Just over 2.9 million people* in the UK currently claim a sickness related
benefit, a figure which has remained relatively stable over the last decade.

Tackling worklessness and supporting these groups of people into employ-
ment, certainly over the last five years, has been a key driver of the Gov-
ernment’s economic and welfare policy agendas, which has been twinned
with a series of interventions, most recently Pathways to Work, Cities
Strategy and Working Neighbourhoods Fund.



Government welfare policy and employment programmes have had to
adapt to the emerging challenge of worklessness, and a variety of national
led and locally delivered initiatives and projects have been developed in or-
der to try and tackle worklessness. A number of significant outcomes and
lessons learnt have been derived from these initiatives and, in this report,
the Centre for Local Economic Strategies (CLES) are interested in under-
standing the degree to which these approaches have worked, the successful
elements of approaches, and what the experience of these programmes
tells us about the future direction of government policy to tackle workless-
ness.

In a new period of recession, it is also important to transfer the lessons
learnt from the projects examined in this research to both future workless-
ness and unemployment related interventions. The recession is already
seeing a return to increases in unemployment, which will have implica-
tions for those that are workless in re-entering the labour market. Policy
needs to be receptive to both unemployment and worklessness and many
of the lessons derived in this research, and the recommendations we
proffer, can be utilised in both unemployment and worklessness related
interventions.

Research focus and methodology

In recent years, there has been a significant amount of policy, programme
and project activity undertaken in an attempt to reduce worklessness, uti-
lising a variety and combination of approaches. This delivery activity has
been twinned with numerous evaluations and research projects. Indeed,
CLES through its trading arm CLES Consulting has undertaken a number
of evaluations of worklessness projects in localities across the UK and
have maintained a strong interest in the welfare reform and worklessness
agendas through policy activities.

However, despite years of policy, interventions, evaluation and research in
the field of worklessness, there remains a lack of coherent information and
guidance which has sought to develop a framework of the key delivery ap-
proaches to worklessness and analyses how different delivery approaches
operate for different client groups in a variety of contexts. This research
aims to build on the evaluation work undertaken by CLES Consulting in

a variety of contexts, to reflect upon how different approaches to tackling
the issue of worklessness operate in a variety of contexts for a variety of



client groups. The conclusions based upon project evidence thus seek to
better inform decision making about delivery mechanisms at a local level
and the development of policy to tackle worklessness and new unemploy-
ment in the long-term at a national level.

The objectives of the research were as follows:

+ to assess the scale and complexity of worklessness across the
United Kingdom;

+ to introduce the CLES framework for explaining and analysing the
different approaches to tackling worklessness;

» to understand the characteristics and values of different delivery
approaches to tackling worklessness and examples of where these
approaches operate effectively;

+ to outline the CLES typology of worklessness which provides
guidance to local practitioners who are designing and implement-
ing new projects to tackle worklessness and reforming existing
interventions;

« to explore some of the future challenges of delivering worklessness
policy and interventions for policy makers at a national govern-
ment level;

« to conclude and provide options as to how the worklessness policy
agenda might be taken forward in the future, particularly in the
context of the current economic recession.

This report has been written in the context of important changes in
welfare and employment policy at a national level and of the UK enter-

ing a significant period of economic recession. In methodological terms

it: examines and analyses CLES Consulting’s evaluation of worklessness
projects across the UK; examines national and local data sources around
worklessness; and reviews current literature and research on worklessness.
The report consists of the following sections:

« the scale and drivers of worklessness;

+ the complexity of worklessness;

« tackling worklessness, a policy framework for delivery;

« future considerations for successful delivery;

+ challenges for the future development and delivery of worklessness
policy and projects;

+ conclusion.






Scale of worklessness

Around 8 million people of working age in the United Kingdom do
not currently participate in the labour market. This is for a variety of
reasons including: early retirement; being in full time, further or higher
education; or as a result of being a full time carer of a family mem-
ber. Unemployed and workless individuals also make up a significant
proportion of those absent from the labour market. July 2008 figures®
suggest that 4.1 million people of working age (11.1%) are currently
claiming an out of work benefit (Jobseekers Allowance, Incapacity
Benefit* and/or Income Support) in the UK, with these figures detail-
ing that 2.9 million of these claim some form of incapacity or sickness
related benefit.

These figures have declined slightly or stagnated in recent years, as
demonstrated in Figure 1, but remain stubbornly high with pockets of
much higher levels of worklessness concentred in certain geographi-
cal locations that are characterised by industrial decline (e.g. in May
2008, the highest claimant rates (over 23% of the working age popula-
tion) were recorded in the local authority areas of Merthyr Tydfil and
Blaenau Gwent in South Wales, followed by Knowsley and Liverpool

in Merseyside). Pockets of high levels of worklessness also exist in the
North East (Easington, Hartlepool and Middlesbrough) and the central
belt of Scotland (Glasgow and Inverclyde).

As a result, worklessness has become one of the Government’s key
priorities, as addressing worklessness within communities is viewed as
central to tackling child poverty, generating economic growth and ad-
dressing other issues, such as health inequalities and low levels of skills
and qualifications.

As a result of these identified high rates of worklessness at both nation-
al and local geographies, the issue has become one of the Government’s
key policy priorities. They also recognise the cross-cutting nature of
worklessness with it strategically linked to other policy agendas relat-
ing to amongst others: child poverty; generating economic growth;
health inequalities; and low levels of skills and qualifications. In effect,
tackling worklessness has become a key policy priority as a result of the
ambitiousness of the Government’s targets to have 80% full employ-
ment and to eradicate child poverty by 2020.

*Incapacity Benefit has since been reformed by Government and replaced by the Employment and Support Allow-
ance.



Figure 1: % of working age population claiming JSA, IB and IS
(August 2000-May 2008)°
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Figure 2: Number of JSA claims in the UK (October 2000-2008)’
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Indeed, if the Government’s target of 80% full employment® is to be
achieved, coupled with a range of other factors including lone parents
and the long-term unemployed, 37% of the people currently claim-
ing incapacity related benefit will have to move into employment - a



significant shift®. This shift is all the more challenging in the context

of the current economic recession, which has already seen significant
increases in unemployment across the country. Claims for Jobseek-

ers Allowance have increased by 21% during the past year (October
2007-October 2008) approaching unemployment levels last seen in
October 2000, as demonstrated in Figure 2. Some analysts are predict-
ing that levels of unemployment will rise to around 3 million by 2010, a
figure approaching that of the recessions of the 1980’s and 1990’s*°.

Drivers of worklessness

Worklessness is a contemporary characteristic of the UK economy and
society, and indeed many Western economies which have experienced
economic growth in recent years. There are a range of factors which

are driving the current stagnant levels of worklessness which can be
crudely split into supply and demand side factors. Supply relates prima-
rily to the availability of labour and skills to deliver employment, goods
and services, with demand relating to the provision of employment in
alocality and the ability of a locality to respond to economic change.
Supply and demand of employment are driven by a number of drivers
in the UK, including:

structural economic change - as a result of global economic
restructuring, the demise of economies based on heavy indus-
try, including: steel manufacture; coal mining; shipbuilding; and
large-scale manufacturing has resulted in large scale unemploy-
ment and worklessness in many former industrial areas. This
structural shift has meant that many communities have seen
high levels of unemployment and worklessness due to a lack of
alternative employment and an inability to adapt to the chang-
ing economic conditions. The legacy of heavy industry has also
left some sectors of the population unable to work as a result of
heavy industry related illnesses;

skills shift — the economic restructuring changes described
above have meant that skills requirements in countries like
the UK have changed, with a move towards more financial and
knowledge based jobs which place greater importance on higher
level qualifications and skills training. Subsequently, where
educational attainment is low with high numbers of young



people leaving school without formal qualifications, particularly
if education is undervalued within the local culture, there is a
greater propensity for these young people to be unable to enter
the labour market and in the long-term, a greater risk they

may become unemployed or workless. Similarly, in localities
previously reliant upon heavy industry, indigenous populations
may not have the required skills to access new employment
opportunities;

poverty and disadvantage — as economic growth has increased,
the gap between rich and poor in the UK has continued to
widen, especially in the most deprived localities. Although
much progress has been made towards tackling neighbourhood
deprivation and poverty through a variety of holistic regenera-
tion programmes during the last ten years (e.g. Neighbourhood
Renewal Fund), there are still high levels of poverty and disad-
vantage within our communities. Poverty and disadvantage has
contributed towards health inequalities and low life aspirations,
which has in turn meant that some people remain outside of the
labour market;

generational and cultural - anecdotal evidence suggests that
a rise in worklessness can be influenced by the educational and
employment experiences of previous generations and a culture
of unemployment and worklessness in their community. In
communities which experienced high levels of unemployment
in the past, there is evidence that the impacts of unemployment
in one generation can lead to a loss of motivation and aspira-
tion in the next generation. This can set up a cycle of welfare
dependency where children grow up in an environment where
few family or community members work;

sustained periods of economic recession - in a period of
recession, the number of available jobs in an area decreases
making it more difficult for people to find work. They may find
that their particular skills are not required in the economy
because demand has declined or that new technology has
replaced labour needs. The longer someone is without work, the
more likely they are to become workless in the long-term, which
is evident in the current period of economic recession. This is



often because they become used to being dependent on welfare
payments and may suffer loss of self-esteem and depression
because of their inability to gain a job. Research undertaken by
the Sheffield Hallam University and the University of Dundee*
suggests that the longer someone goes without a job, the more
unlikely it is they will gain employment in the future;

impact of illness or poor health - in some cases, the catalyst
for becoming workless can be poor mental health, long-term
illness or disability. If treatment and/or support are unavailable
or unsuccessful this can mean that someone is more likely to
remain on Incapacity Benefit in the long-term and therefore
more unlikely to work in the future. The research from Black-
pool undertaken by the Sheffield Hallam University and the
University of Dundee found that poor mental and physical
health was one of the major obstacles to people returning to
work. This driver also explains why the Government has become
so focused on reforming the system of Incapacity Benefit in
order to target help towards getting people who experience poor
health or disability back into employment if they want to. There
is a degree of drive upon employers to change practice to enable
employment for workless individuals.

These drivers of worklessness identified above shape much of the
Government’s policy efforts to tackle worklessness and have provided
a strong steer towards much of the delivery approaches seen at a local
level throughout the UK. Although all of these drivers will characterise
worklessness to a lesser or greater extent in many parts of the UK, it

is important for local areas to identify the types of local driver which
lie behind high levels of worklessness, or which have acted as a catalyst
to increasing levels of worklessness in recent years. These local drivers
might include for example:

« the closure of a major employer;

+ a lack of local employment opportunities;

+ the predominance of low skills, low wage employment opportu-
nities;

+ a cultural lack of entrepreneurship and new business start ups;

« alevel of transience in the community, linked to low cost hous-
ing and migration.



Identification of these local drivers is extremely important, not only
for developing and designing interventions but to help pre-empt future
changes and policy responses in the form of interventions at the local
area level.

Contemporary worklessness policy

The Government, to its credit, has recognised the role of worklessness
in failing local places having important social and economic conse-
quences and have responded with a flurry of policy interventions. Tack-
ling worklessness is important for the Government primarily because
of social impacts (e.g. poor mental health and low aspirations that high
levels of worklessness can have on families and communities) but also
because of the impact worklessness can have upon hindering economic
growth. Worklessness also represents a major failure of society to help
people fulfil their potential, thus making it a local economic issue in
that it restricts the extent to which local economies operate effectively
and sustainably. Local employers cannot fill vacancies, local businesses
cannot sustain demand for services and products due to low income,
and potential employers have not got access to enough skilled and job
ready individuals.

In recent years, the Government has sought to tackle worklessness
through a dual approach, tackling both employment policy and at-
tempting to reform the system of welfare benefits. This approach rec-
ognises the fact that the rise of economic inactivity is inherently linked
with a complex system of welfare benefits which act as an incentive to
keep people out of the labour market. This policy agenda has become
known as the Welfare to Work agenda and was, to a degree, kick-started
in 1997 by the Government’s flagship New Deal programme targeted at
specific client groups.

In the following decade, welfare to work activity has been varied, rang-
ing from partnership approaches and the encouragement of cross-agen-
cy and sub-regional approaches, to tackling worklessness through the
Cities Strategy pilots, to the tightening up of the benefits process in the
welfare reforms in order to ‘support’ rather than ‘push’ workless people
into not only employment but training, to a greater focus on employer
involvement in tackling worklessness through structures such as Local
Employment Partnerships (LEPs).



A range and variety of initiatives and projects have been launched and
delivered through these overarching policies and programmes to-
gether with others in communities across the country, complementing
national level and agency led welfare interventions. These projects and
initiatives have developed alongside the activity of statutory agencies,
including Jobcentre Plus and the Connexions Service, and have utilised
a variety of different delivery mechanisms and approaches to tackle
worklessness. This diversity of delivery has been necessary to respond
to how worklessness is manifested differently among different groups
of people in a variety of geographical contexts.

The latter years of 2000 has seen a more concerted focus on tackling
worklessness and a growing awareness that there was a need to tackle
the issue, not simply by refining and improving employment pro-
grammes but by attempting to integrate this process with the skills
agenda, following the Leitch Review'?. The Government recognised
that there was a need to try and tackle these issues together, as welfare
reform played an important role in providing either the carrot or the
stick to help people back into employment. A myriad of legislative
processes, policy papers and initiatives have followed, with Figure 3
demonstrating this voracity of policy activity, particularly in the last
four years. Each of these documents and their core policy messages are
further described in Appendix 1.

Figure 3:

2004 2006 2007 2008



As highlighted in Figure 3, 2007/08 has seen a considerable amount

of activity within the welfare to work agenda with a range of reports
produced by the Department for Work and Pensions (DWP) and others
across government. The December 2007 ‘Ready for work - full employ-
ment in our generation’® publication from the DWP reiterated the
Government’s desire to have an 80% full employment rate in the UK.

With the current employment rate (November 2008) being 74.4%"4,
down 0.4% on the previous quarter, the aspiration to grow this to
80% may be difficult, or near on impossible, with the UK economy in a
period of economic recession. This policy paper also sought to set out
a framework of means as to how this target could potentially be met
through the introduction of the Government’s five core principles of
reform, which they believe should flow through all local delivery ap-
proaches to worklessness:

1. a strong framework of rights and responsibilities;

2. not just jobs, but jobs that pay and offer retention and
progress;

3. a personalised, responsive and more effective approach;

4. partnership - the private, public and third sectors working
together;

5. targeting areas of high worklessness by devolving and empow-
ering communities.

The Government has also become much more focused on a more
rigorous, some might say punitive, system of employment support

and welfare payments which reflects many of the characteristics of the
workfare system seen in the United States and other parts of the world.
This move towards workfare can be seen in the 2008 Green Paper for
Welfare Reform'® where they stressed the importance of individual
responsibility and a new system of sanctions and penalties for those
failing to gain employment. The Welfare Reform Green Paper set out a
series of proposals to reform the welfare system with three core further
principles as drivers:



1. people should be in control of their own lives and take per-
sonal responsibility for making the most of the opportunities
available;

2. people should be supported by an active and enabling welfare
state to support their capability;

3. people should be aware of the contribution expected from
them in return for help and support through the welfare
system.

The above identified policies and initiatives have their roots in a series
of investments made in the employment agenda and other joined

up and cross cutting activities over the last 10 years, which have an
emphasis upon using a variety of approaches to delivery. These invest-
ments include: Employment Zones; New Deal; New Deal for Communi-
ties; Deprived Areas Funding; and European Social Funding.

Worklessness, as an issue for local places, has also come to dominate a
number of other current policy areas and agendas, particularly with re-
gard to regeneration and local economic development. The Government
argue that the most effective way of tackling issues around poverty and
deprivation is through full employment and enhanced skills develop-
ment. Indeed, tackling worklessness is often one of the core objectives
of Local Area Agreements. Worklessness also forms a key plank of the
various economically strategic proposals of the Sub National Review

of Economic Development and Regeneration®, in particular the Multi
Area Agreement and Economic Assessment Duty elements. Tackling
worklessness is also a key outcome of investment in the skills agenda,
as shaped by the Leitch Review, meaning that new employment and
investment in local economies must be reflective of local skills bases.
There is also recognition in national level policy of the linkages between
worklessness and other thematic agendas relating to ill health, poor
housing and low educational attainment. Tackling worklessness is also
intrinsic to physical, economic, social and environmental regeneration
as outlined in the 2008 Framework for Regeneration Consultation
document?’.

Additionally, in an era of economic recession and associated public
spending restraints, worklessness and associated spend upon welfare
support has a significant impact upon the wider UK economy in public



expenditure terms. The Department for Work and Pensions spends
over £30 billion per annum on out-of work benefits and a further £1
billion on ‘buying’ employment provision services®.

Summary

Despite all the policy rhetoric identified above, the variety of factors
and drivers influencing worklessness means there is no silver bullet to-
wards tackling worklessness in an area — no single approach which will
be applicable to all client groups. Indeed, there is a degree of complex-
ity to worklessness which means that central government policy needs
to be tailored to specific localities, geographies and client groups. The
following section seeks to examine this complexity of worklessness in
more detail.



Worklessness is a generic term for what is a complex and highly indi-
vidualised problem, affecting different people and places in a variety of
ways. This is one of the key challenges of tackling the issue as it makes
designing interventions difficult and highly reliant on good intelligence
about the nature of the issue in an area and sensitivity among those
delivering support. Interventions need to be both sensitive to the par-
ticular challenges and barriers being faced by those unable to enter the
labour market in an area and innovative and flexible in its approach.
This complexity of worklessness manifests itself in a number of differ-
ent ways.

Geographical complexity

Worklessness varies according to the geography and economic base of
a place. This is the reason why being workless in Manchester is a result
of a different set of factors and reasons than being workless in County
Durham. Across the UK, geography and industrial development has
played an important role in the pattern of worklessness that we see
today. Since the industrial revolution, different parts of the country
have enjoyed both the benefits of natural resources and the negative
impacts, as markets for these resources have dwindled or become less
competitive. Different types of heavy industry formed the basis of
many economies, particularly in the North and West of the UK. As
these industries declined, this caused major structural impacts on local
economies to the extent to which the impacts are still being felt.

This means that the geographic distribution of high levels of workless-
ness, as demonstrated in Table 1, to a large extent mirrors the decline
of these industries across the UK and the subsequent decline in local
economic growth which has resulted from this decline. In these areas,
economic decline has led to the breakdown of community identity
and pride, and a decrease of local services (often originally provided
through the indigenous industry). Associated with the decline of
heavy industry has also been poor health and poor environments. This
combination of issues has led to the development of other problems
within communities struggling to adapt to the changing circumstances,
including a rise in drugs, anti social behaviour, criminal activity and
disassociation with education and skills. This domino affect of indus-
trial decline and other thematic issues has in part contributed signifi-



cantly to the rise in worklessness. Unable to gain alternative employ-
ment, because of poor health, lack of skills or simply because there
were few other employment opportunities, many people were simply
unable to re-engage with the labour market and became dependent on
the welfare system to survive.

Table 1: Levels of worklessness by local authority'

JSA, IB and IS claimants in the UK (May 2008)

Local authority Number (‘000s) Rate
Merthyr Tydfil 7.98 23.6%
Blaenau Gwent 9.66 23.1%
Knowsley 20.20 21.7%
Liverpool 61.44 21.6%
Easington 12.29 21.6%
Glasgow City 79.52 20.7%
Neath Port Talbot 16.57 20.1%
Hartlepool 11.05 20.0%
Rhondda Cynon Taff 28.25 19.7%
Inverclyde 9.84 19.6%
Middlesbrough 16.75 19.4%
Caerphilly 20.32 19.3%
Blackpool 16.27 19.2%
Hackney 26.06 18.6%
Stoke-on-Trent 26.97 18.1%
West Dunbartonshire 10.40 18.1%
Manchester 55.69 18.0%
Dundee City 15.92 17.8%
Wear Valley 6.62 17.6%
Wolverhampton 25.21 17.5%
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There are other specific geographies of worklessness which have be-
come evident in the UK in recent years. Seaside towns, such as Hast-
ings and Blackpool, have levels of worklessness significantly above

the national average. This is often a result of the decline of a different
type of industry such as tourism or localities being a magnet to benefit
claimants.

Deprivational complexity

Linked to geographical complexity is the deprivational complexity of
worklessness. Many deprived communities, when compared side by
side with other areas, have very high levels of deprivation, including:
low levels of household income; poor health; poor access to transport;
low levels of educational attainment; and little or no formal qualifica-
tions. There is a clear correlation and link between levels of workless-
ness and these indicators of deprivation in many of the most deprived
localities. Another important factor is around family or community
culture which, as suggested earlier, can mean there is little collective
support for people to re-enter the labour market. The system of welfare
benefits has an important influence on these decisions as entering em-
ployment, particularly for lone parents, can mean that potentially their
overall household income will fall and that they will, perhaps for the
first time, be responsible for ensuring their salary pays all of their bills
on a regular basis, rather than being covered by the benefits system in
place.

Community of interest complexity

Specific communities of interest can find that their ability to access
employment is further compounded by additional barriers that are
particular to their demographics. Lone parents may have specific needs
in terms of childcare and levels of household income, and lone parents
in particular have been recognised by central government as being
vulnerable to worklessness.

Disability also has a strong relationship with issues around workless-
ness. Until October 2008, people unable to work because of disability
claimed Incapacity Benefit. However, over recent years, there has been
alot of concern at a national and regional level about the correlation
between those on Incapacity Benefit and worklessness. This was in part



due to the fact that historically those people claiming Incapacity Ben-
efit were not obliged, by condition of their benefit, to look for work, un-
like Jobseekers Allowance (JSA) claimants. The Government, through
several pieces of research, became concerned that potentially many
people on Incapacity Benefit, if given the right support and help, could
work. Subsequently, current policy is focused on reducing numbers on
Incapacity Benefit, with growing awareness among policy makers that
the longer an individual is on this benefit, the less likely they are to
ever enter the labour market. Part of the move to do this has been the
creation of the new Employment and Support Allowance whereby ac-
tive help is provided to claimants to try and ensure they do not remain
on benefits indefinitely without any follow up support or help, should
they want or need it, with training or skills assistance.

There have also been concerns about the specific needs of people from
minority ethnic backgrounds. They may face barriers to employment
around language and racial discrimination together with cultural is-
sues. Asylum seekers and refugees face significant barriers to employ-
ment and the labour market. Although asylum seekers cannot legally
work until their case has been granted, there is labour market support
required both pre and post the granting of asylum. Although unable

to work whilst their application for asylum is being processed, support
may be required in terms of basic skills, language and work experience.
This specialist support needs to be delivered on a case by case basis
according to individual needs and should be seen as the basis of asylum
seekers entering the labour market once their application has been
processed.

Summary

Interventions and approaches to tackling worklessness therefore re-
quire recognition of the diversity of needs of different groups and that
worklessness is linked to a range of accompanying spatial and social
factors. Therefore, when it comes to deciding on the best approach to
implement in an area to tackle worklessness, there are important ques-
tions and considerations to be answered in relation to:

- the type of beneficiaries that an area wants to target;

» the geographical shape and the economical history of the area;



» the range of deprivation and disadvantage barriers facing people
in the area.

The following section seeks to build upon some of the theoretical and
policy messages portrayed in the first three sections by introducing

a delivery framework for examining different types of approach to
tackling worklessness and supplementing this framework with specific
examples from CLES Consulting’s evaluations of worklessness projects.
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Introducing a framework of worklessness approaches

Over the last ten years, there has been a whole gamut of programmes,
interventions and projects designed to tackle worklessness across the
UK. The policy drive for these initiatives has primarily come from the
emphasis placed on the issue of worklessness by central government, in
particular a number of nationally designed programmes (e.g. New Deal
and Pathways to Work). However, a great deal of implementation and
project design and delivery has also taken place at the sub-regional, lo-
cal and neighbourhood levels by stakeholders such as local authorities,
health agencies, housing organisations and third sector organisations.
All of these programmes, both national and local, have had the overall
objective of reducing worklessness and providing people with the skills
to enable them to access sustainable employment.

In recent years, these projects have often been implemented to respond
to local priorities as set in Sustainable Community Strategies and
targets in Local Area Agreements, which have subsequently fed into
national Public Service Agreement (PSA) targets at government depart-
mental level. As discussed in the previous sections, there is a degree of
complexity in worklessness meaning that interventions require differ-
ent approaches and methods for different localities and client groups.
This section seeks to introduce a framework for assessing different ap-
proaches to worklessness and utilises project examples to demonstrate
the relative methods of different delivery approaches.

The roles of different organisations and stakeholders in
tackling worklessness

When considering different delivery approaches, it is clear there are a
range of organisations involved from a national to local level in the de-
velopment, implementation and monitoring of interventions to reduce
worklessness in the UK.

National level

At a national level, the Government has developed a complex set of
machinery aimed to respond to the issue of worklessness and work
towards full employment. This is managed by and is the direct respon-
sibility of Public Service Agreement targets of the Department for
Work and Pensions (DWP). However, in recognition of the cross cutting



nature of worklessness, on paper at least, there are key policy links
with other central departments, including: Department for Business,
Enterprise and Regulatory Reform (BERR); Communities and Local
Government (CLG); and Department of Health (DH).

Perhaps the most recognisable delivery actor in tackling worklessness
and wider unemployment is Jobcentre Plus, traditionally the first agen-
cy people approach when seeking to claim out of work related benefit
and seeking new employment opportunities. Jobcentre Plus is a non-
executive departmental body managed through DWP with a network of
regional, sub-regional and local offices. The role of Jobcentre Plus has
changed significantly over the last decade and has seen their activity
shift from frontline delivery to a greater emphasis on benefit adminis-
tration, benefit decision-making and a promoter of local employment
opportunities. In close co-ordination with the DWP, Jobcentre Plus’s
model is based upon the use of job advisers who are assigned to those
seeking employment. These job advisers assess a person’s needs and
refer claimants onto other organisations in the private and third sec-
tor to receive specialist support and advice, in order to help them into
sustainable long-term employment. Jobcentre Plus, as a government
agency, deliver against a specific set of output focused Public Service
Agreement employment targets and are viewed as key local stakehold-
ers in the process of Local Area Agreements and also as a gateway for
up to date labour market data.

The Connexions Service is another important government led agency in
tackling not only worklessness but wider skills, training and education-
al issues. Connexions was established as a successor to the Careers Ad-
visory Service and specifically targets 14-19 year olds to assist them in
accessing employment, education and/or training. Like Jobcentre Plus,
they have a set of national employment and training related targets
which, as a government agency, they are expected to fulfil. Like Jobcen-
tre Plus, the Connexions Service is a national organisation, but with a
network of offices on a regional, sub-regional and local basis. They have
particular responsibility for dealing with the NEET agenda - young
people Not in Education Employment or Training. This is a particularly
important target group for the Government as NEETSs are potentially
the next generation of workless individuals in a community.



Regional level

Regionally, the Regional Development Agencies (RDAs) view tackling
worklessness as a core driver of developing regional economies, par-
ticularly increasing productivity and narrowing the regional employ-
ment and wider economic inequality gap. Indeed, tackling worklessness
is often a key priority of the Regional Economic Strategy (RES). In the
North West, for example, one of the six core priorities of the RES is®
‘growing the size and capability of the workforce’. Regional Development
Agencies work with Jobcentre Plus, sub regional partnerships and local
authorities on a region by region basis, providing funding to deliver
interventions to reduce worklessness.

Local level

At alocal level, local authorities and employment and economic devel-
opment departments have been key deliverers of worklessness projects,
seeking to draw upon local knowledge and experience. Interventions
have been delivered directly in-house in response to local need using lo-
cally available funding, or through national funding programmes such
as the Neighbourhood Renewal Fund, Working Neighbourhoods Fund
and Local Area Agreements. Areas with a significant proportion of its
population workless have also been involved in delivering the centrally
driven Cities Strategy programme, which has been specifically targeted
at ensuring areas have the right governance arrangements, blend of ac-
tivities and stakeholders to reduce numbers of worklessness. Workless-
ness projects have been delivered directly and commissioned to other
local partners and third sector organisations. Indeed, third sector or-
ganisations, as a result of their neighbourhood focus and personalised
approach, have been seen as key deliverers of worklessness projects,
particularly those which have utilised brokerage and training as ap-
proaches. The flexibility introduced as part of new Local Area Agree-
ments to select locally reflective indicators and outcomes has upped the
ante of worklessness in political, policy and strategic terms at the local
level. Local authorities understand the key links between worklessness
and other thematic issues, such as housing and health, as the basis

of shaping and improving places and have, in many places, chosen to
tackle worklessness as a key element of their Local Area Agreement.

An important element of Government led approaches to tackling work-
lessness has been recognition that the complexity and heterogeneity



of worklessness requires a multi agency approach. At a local level, this
has been achieved through closer partnership working through Local
Strategic Partnerships and in the delivery of worklessness projects on
the ground, where often, partners from the third sector, Primary Care
Trusts, Housing Associations, Jobcentre Plus and local authorities
work together to tackle the complexity and heterogeneity of workless-
ness in their area. This enables projects to deliver a more individualised
type of programme which recognises the multiple barriers that work-
less individuals will face in brokering employment opportunity (e.g.
health, housing and childcare require the intervention of numerous
agencies and organisations).

The variance between unemployment and worklessness
programmes and projects

Delivering solutions to support people back into employment need to
focus on both demand and supply side. The local skills mix is impor-
tant, as even where there are good levels of demand for local labouy, if
all the jobs are low skilled with little opportunity for progression, this
may not be adequate to tackle high levels of worklessness as there will
be little incentive to participate. In order to have a successful employ-
ment programme, it is necessary to have both a good supply of labour
and a steady demand among employers for the type of skills and quali-
ties offered by potential employees.

The provision of employment programmes to help people back into the
labour market has been a traditional role for the Government. How-
ever, with reducing levels of unemployment during the last decade, but
arise in and stagnation of worklessness, traditional employment pro-
grammes have had to evolve and adapt to cater for the needs of those
who are not active and have no desire or inclination to rejoin the labour
market. This has required agencies and local stakeholders to rethink
their approach to employment projects and offer a much greater variety
of services to clients than previously provided in traditional forms of
employment programmes, with a particular focus upon the supply

side. The types of support now offered to workless clients include a
continuation of many of the services which would have traditionally
been offered to help people back into employment along with a variety
of additional services. Table 2 demonstrates this variance between the



services offered as part of employment and worklessness programmes

and projects.
Table 2:
Traditional Additional support activities offered
employment specifically to tackle worklessness

support activities

® One-to-one support
with a personal adviser
to assist with job
hunting only

e Training in basic
skills (e.g. maths and
English)

o Further education —
NVQ, GCSE, A Level

 In work training
towards recognised
qualification, including
NVQ or apprenticeship

e Help with CV writing
and job applications

e Engagement with
employers to identify
local vacancies and
requirements

e One-to-one support with a personal adviser to explore job
opportunities, training needs, skills needs and any other personal needs

e Personal skills development and confidence building

o \Work taster sessions — building awareness of employment opportunities
¢ Help with understanding benefit entitlements

e Counselling services

e Assistance with substance misuse (alcohol, smoking, drugs)

¢ Budgeting/financial management support

* Job brokerage services — similar to those provided by employment
agencies but targeted specifically at economically inactive

* Provision of volunteering opportunities to provide introduction into
world of work

e Community project work to encourage team work and confidence
building

e Housing support

¢ Health advice and support (e.g. dentist/GP services)

* Mentoring support

e Help with transport provision and transport costs

e Access to support and counselling

e English language support

* Specialist support for ex-offenders to help them back into work

e Childcare support for lone parents and carers




A framework of approaches for delivery

Employment activities are delivered through a range of different ap-
proaches to tackling worklessness, including training, outreach and
brokerage models. Each of these models has their relative merits but

it is important to recognise that different approaches will hold greater
value with specific client groups and in different geographies. Utilising
our past experience of evaluating worklessness projects and our wider
policy knowledge, CLES has designed a framework detailing different
approaches to tackling worklessness and the types of partners involved
in the process.

Figure 4 introduces the CLES framework for explaining the differ-

ent approaches to tackling worklessness, with subsequent analysis
providing critique of the implementation of these types of approaches
through project examples. Frontline project delivery to tackling work-
lessness tends to take one or a combination of seven main approaches,
which is implemented with partners that can include one or more of
the organisations listed at the bottom of the diagram. For example, an
adviser working for a jobs company on the local high street has a menu
of approaches they can adopt to support a client based upon the need
of the client. They can then work with the client and a range of the core
partners identified at the bottom of the diagram to offer a programme
of support. The seven approaches described are not intended to be ab-
solute and there will be overlap between different approaches depend-
ing on the types of activities delivered. However, the framework does
provide an opportunity to understand what the approaches are, how
they operate, and for practitioners, which blend would be best suited
to tackle the drivers of worklessness in their area and with their client

group.
In the following section, we describe each of these approaches and
provide examples of projects from our evaluation and other research
activities. This is twinned with a critique of the relative merits of each
approach.

Approach 1 - Outreach

Outreach approaches to worklessness are about taking a project out of
its usual delivery location into a community venue or directly to the
workless person’s home. Outreach should aim to overcome the some-
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times formal, office based, delivery approach of traditional employ-
ment services which can often be threatening to people who perhaps
lack confidence and have low self-esteem. Outreach models have had
demonstrable success in supporting lone parents and longer term
Incapacity Benefit claimants into skills programmes and employment.
These are also the client groups which may be less able or less willing to
attend meetings in a formal office environment as they may have ad-
ditional barriers, such as childcare commitments or accessibility issues.



With a government drive towards individualised and personalised ap-
proaches to worklessness in recent policy documentation, such as the
Welfare Reform Green Paper, outreach approaches have become more
important for engaging with those harder to reach claimants, particu-
larly those historically on Incapacity Benefit who may have had little or
no contact with formal employment agencies for a long period of time.
An example of an outreach focused approach to worklessness which
has added significant value is the Positive Steps into Work project in
Blackpool®.

Case Study 1: Positive Steps into Work, Blackpool

Positive Steps into Work is a project developed in Blackpool which seeks to engage with
and support long-term Incapacity Benefit claimants into employment. It is an initiative
of the Pan-Regional Northern Way Growth Strategy with the focus upon seeking to ad-
dress the high proportion of working age population in the locality on Incapacity Benefit.
Blackpool has some of the highest levels of incapacity claimants in the UK with many of
these long-term claimants facing serious barriers to re-employment. Subsequently, the
Positive Steps into Work project was designed to deliver a model of support focused on
outreach, with a team of outreach employment advisers or opportunity brokers, proac-
tively in contact with local claimants offering bespoke support and one-to-one advice to
assist them back into employment. This project has involved working with claimants in
their own home or in a local community centre to develop an assessment of the indi-
vidual’s skills and abilities and, from there, a bespoke action plan, including referrals to
specialist organisations to help build confidence, basic skills and supported work experi-
ence or training.

The original aim of Positive Steps into Work was to provide bespoke employment support
to Blackpool residents claiming Incapacity Benefit for over six months who were between
the ages of 18-21 and 50-60. However, once project delivery began, it became apparent
that beneficiary boundaries would need to be extended to 16-65 as regards output and
impact terms. The project provides quality referral into learning, employment and per-
sonal development opportunities to address the engagement of harder to reach individu-
als. The project has developed strong links with other agencies, including Jobcentre Plus,
Connexions and third sector organisations.

There are a number of key reasons as to why outreach can be viewed as
an effective approach to tackling worklessness:
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outreach offers a long-term, individualised and person-
alised approach - the ability of outreach projects to engage
with claimants has been key to their success in creating positive
outputs and outcomes. The ability of outreach advisers to
reach those furthest from the labour market has been crucial
in helping them to start moving back towards employment. An
outreach model of working also tends to work with participants
on a long-term basis, providing them with consistent and secure
support, which acknowledges the reality that the transition
back into work may take a long period of time;

outreach has a reputation as being independent of main-
stream delivery - outreach models of delivery are often seen
as not the main focus of mainstream delivery agencies such as
Jobcentre Plus, which appears to be a core strength as claimants
tend to have greater trust and faith in the outreach advisers to
support them than they do in Jobcentre Plus personal advisers,
who are normally confined to an office base and limited in the
amount of time they can spend with individual claimants;

outreach offers opportunities for personal development
and capacity building - for those individuals which are
farthest from the labour market, outreach models provide
a personal approach, helping to ease people into the idea of
re-entering the labour market. This is directly engendered
by the development of a trusting relationship between the
advisers and the claimant. Often for beneficiaries one of the key
impacts of the outreach approach is an increase in levels of self-
confidence and self-belief to find employment and improve their
livelihoods. The approach of offering support to participants
from advisers once they found employment was also of benefit
and added value;

outreach recognises the value of partnership and links
to policy priorities - outreach models work well when local
partners work closely together so that information about
individuals and their options are clear and consistent. Partners
in Jobcentre Plus, social services, Connexions and health agen-
cies all need to share information and data so that individual
claimants can be supported effectively.



Approach 2 - Brokerage

Jobs brokerage has become an important feature in the work to help
people back into employment. Brokerage models aim to link potential
employees with local job opportunities by working closely with individ-
ual claimants and dually employers, partners and local organisations.
Often, brokerage projects are undertaken by specialist organisations
that operate in a similar way to commercial employment agencies but
are targeted specifically at those who are not active within the labour
market. They often provide in-house training and signposting to other
sources of support and help. Many brokerage projects provide individu-
als and groups with the skills required to access employment (e.g. CV
compilation, interview technique and acting as a broker to help match
individuals with available opportunities in the local labour market).
This twinning of support and brokerage provides workless individuals
real opportunity to access employment, provided there are sufficient
local employment opportunities. This type of support is particularly
useful to young people and those who may not have been away from
the labour market for too long. Two examples of a brokerage approach
to tackling worklessness is At Work, a New Deal for Communities
project based in the Heywood area of Rochdale?, and the Trellis project
in Birmingham.

Case Study 2: At Work, Rochdale

At Work is a private regeneration based recruitment company that delivers government
funded recruitment services across the country. At Work portray an employment agency
image, which is both a strength and weakness of their delivery approach.

At Work is focused on assisting workless individuals back into work by offering local
residents assistance with job search activities and developing employability skills, such
as interview training and developing a CV. The project is based in the Heywood area of
Rochdale and operates specifically within the defined New Deal for Communities area.

At Work’s delivery is heavily focused on a job brokerage approach which has been suc-
cessful for assisting Jobseekers Allowance claimants, whilst additionally bringing limited
success with Incapacity Benefit and Income Support claimants. The majority of At Work’s
registrations have been through referrals from Jobcentre Plus and residents approaching
the service themselves. As well as developing a relationship with potential employees, a
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Case Study 3: Trellis Project, Birmingham

There are a number of reasons as to why brokerage can be viewed as an
effective approach to tackling worklessness:

brokerage offers a strong relationship with local employers
— a brokerage model can develop strong links and trustworthy
relationships with local employers which can be a key strength
of this approach. Local companies may actually choose to recruit
through these types of agencies rather than Jobcentre Plus
because they have a track record in providing suitably qualified
candidates;

brokerage offers a personalised advice and support ap-
proach — in a similar way to the outreach approach, the role
of the personal adviser is an important part of the brokerage
model. Evaluation feedback from a number of projects under-
taken by CLES Consulting shows that advisers provide time
and space to listen to the individual needs of candidates, in
some cases often like friends. Support to develop a suitable CV
or successfully negotiate an interview is also extremely useful
and although beneficiaries tend not to learn any particular
new skills or gain qualifications they do learn how to present
themselves for interview, to understand how the recruitment
process works, and what an employer requires in a prospective
employee;



brokerage often offers a distinct identity from mainstream
welfare services — often, the model of jobs brokerage is
presented as a distinct offer from Jobcentre Plus and delivered
by a host of other public, private and third sector organisations.
This is an important factor in engaging with local people, given
the negative image many local claimants hold of Jobcentre Plus,
perceiving it to be intimidating and feeling like the Jobcentre
did not have time to effectively deal with them on an individual
basis;

brokerage offers a culturally aware approach - the nature of
brokerage approaches to worklessness mean that activities and
support can be tailored to specific needs and communities of
interest. Utilising the Trellis Project as an example, it is distinct
as a result of the cultural sensitivity of the Link Officers who are
all former refugees and, as such, have an insider’s knowledge of
the refugee experience to employment and can speak a variety
of languages.

Approach 3: Training

The Leitch Review of 2006 identified the basic skills deficit in the UK,
particularly issues with regard to re-skilling and up-skilling. Workless
individuals simply do not have the correct skills base to access new em-
ployment opportunities in industry, such as financial services and the
wider knowledge economy. Some approaches to tackling worklessness
have focused upon training, where individuals are provided with the
skills to access new employment opportunities such as the construction
and information technology industries. An example of this approach,
which has also used employer engagement as an emphasis, is Kingsway
Training for Jobs in Rochdale®.

Case Study 4: Kingsway Training for Jobs, Rochdale



There are number of key reasons as to why training can be viewed as an
effective approach to tackling worklessness:

training offers a variety of provision - training approaches
to tackling worklessness offer a variety of training activities rel-
evant to the needs of clients, their existing skills bases and the
skills requirement of employers. Training also presents different
outcomes to other approaches to tackling worklessness, with
beneficiaries suggesting that training approaches changed their
aspirations, with a feeling that both confidence and the chances
of finding work had improved. Beneficiaries also reported an
increase in their motivation to find work, while some benefi-
ciaries suggested they had already found work related to the
training provided;

training offers key opportunity for partnership formula-
tion - training approaches offer a twin approach to tackling
worklessness which involves working in partnership with
claimants to improve skills and working in partnership with
employers to find out about the types of skills required locally
to enable people to obtain employment. The training and skills
partnership link with employers has been particularly effective
in a number of training focused projects CLES Consulting has
evaluated, particularly where there is a demonstrable need for
local people to fill newly formed employment and have the
required skills to deliver that employment.

training offers a tangible outcome for the individual - train-
ing based approaches to tackling worklessness are not necessar-
ily about ensuring that workless individuals gain employment as
a result of being engaged in the intervention or project. Instead,



there are other tangible benefits to the individual including
skills development which provide a reason for taking part in the
intervention.

Approach 4: Health and well-being led

Approaches to worklessness, which are led by health and well-being pri-
orities, aim to help individuals tackle poor health and low self esteem.
These models are less focused on employment outcomes and more on
helping individuals to overcome what may be significant health bar-
riers to taking up training and/or future employment opportunities.
They are particularly important for people who have been long-term
claimants of Incapacity Benefit and who are now on Employment and
Support Allowance, as many of these claimants will require expert sup-
port to enable them to overcome poor health barriers to employment.
An example of a health and well-being focused approach to workless-
ness is the Greenwich Local Labour and Business project®. This project
also targets specific groups of people, providing both brokerage and
outreach support to participants.

Case Study 5: Greenwich Local Labour and Business (GLLaB)

GLLaB is a local labour initiative aiming to challenge the trend of growing numbers

of the London Borough of Greenwich’s population claiming Incapacity Benefit and a
growing cohort of people who had not had formal employment for a long period of time.
GLLaB involves three projects: Work for Health; Work for Families; and Work@Green-
wich. Work for Families and Work for Health are both targeted at specific beneficiaries.
Work for Families aims to engage with parents/carers, with a focus on lone parents, to
overcome barriers to employment. The project offers integrated and enhanced support
to clients through a specialist advisery team made up of advisers from the Children’s In-
formation Service (CIS), Jobcentre Plus and GLLaB. Work for Health provides advice and
support for workless people who were claiming health related benefits and had a mental
health condition. All three projects aim to provide support to specific target groups (lone
parents and people with mental illness) who are facing a number of barriers that are
preventing them from securing sustained employment.

The principal behind the projects is that addressing the complex range of barriers that
beneficiaries are facing requires a bespoke approach tailored to the needs of individu-
als. The success of the Greenwich Local Labour and Business (GLLaB) project lies in the
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There are a number of key reasons as to why health and well-being led
approaches can be viewed as effective in tackling worklessness:

health and well-being offers an integrated and thematic
approach to tackling worklessness — health and well-being
led approaches to tackling worklessness can utilise a range
of innovative techniques to broker the relationship between
the workless individual and adviser and workless individual
and employment. Innovation is key to tackling worklessness,
particularly where claimants face multiple barriers to employ-
ment. One such example of innovation in health and well-being
led approaches is case conferencing. Case conferencing is a
useful technique for enabling advisers and other project staff
and stakeholders to share experiences and knowledge. The case
conference format, with its emphasis on sharing live experi-
ences and discussing real cases, enabled people to learn very
quickly from the work that other people did. Case conferencing
is a useful format for enabling advisers to raise issues related to
difficult clients and share them with other colleagues in order to
identify possible solutions.

The use of methods such as Cognitive Behavioural Therapy
(CBT) is also a key element of health and well-being led ap-
proaches to tackling worklessness. Advisers interviewed as part
of CLES Consulting evaluations have stated that CBT has had a
positive impact for beneficiaries. It has proved key in being able
to address some of the problems related to health conditions
such as anxiety, agoraphobia and vertigo which have proved bar-
riers in the past to securing and sustaining employment. This
approach has enabled the advisers to move onto the next steps
which were generally more directly related to employment, such
as interview technique, training and CV development;

health and well-being recognises multiple barriers and
value added services - there is a recognition that for certain
workless client groups, particularly lone parents, there are a
range of multiple barriers to employment. Health and well-



being focused approaches to tackling worklessness have thus
responded through offering services aside from jobs brokerage,
including childcare and volunteering opportunities. Availability
of childcare is identified as a significant barrier to people enter-
ing work. The importance of the availability of childcare should
not be underestimated and the extent to which projects address
this barrier is crucial to effectiveness. Projects can overcome
these barriers by: providing financial assistance; signposting to
childcare providers; providing advice about childcare; and pro-
viding a link between support services. Supported volunteering
has also been found to have a positive impact for beneficiaries.
Even if it had limited impact in terms of moving people from
volunteering into employment in the long-term, it was likely
that some individuals may move into paid employment;

health and well-being offers joined up service provision
- health and well-being approaches to tackling worklessness
effectively link health and employment considerations and
linkage between stakeholders working in these themes. Joined
up service provision is also important in enabling beneficiaries
to access services from a range of different providers. Again, the
role of the personal adviser is key in joined up provision, provid-
ing a good understanding of what other agencies are delivering
and opportunity to refer/signpost beneficiaries onto a wider
range of services.

Approach 5: Employer engagement

Approaches to worklessness need to be about both demand and supply
side considerations: supply side in terms of the skills and motivation
of workless individuals; and demand side in terms of employers willing
to offer opportunities to workless individuals. Employer engagement
approaches to tackling worklessness aim to engage directly with local
employers to understand their skills requirements, and then to broker
suitable claimants with job opportunities. Engagement with employers
requires strong communication skills from the project and a detailing
of the benefits involvement will provide for the employer. The use of
employer engagement models is particularly effective in areas where
there is strong public sector employment in for example local govern-



ment services and health. Many projects work closely with employers,
but one example of this approach in practice is the Building Future East
Training Centre in Newcastle-upon-Tyne®.

Case Study 6: Building Futures East, Newcastle-upon-Tyne

There are a number of key reasons as to why employer engagement can
be viewed as an effective approach to tackling worklessness:

employer engagement offers a locally reflective approach
— the success of employer engagement approaches to tackling
worklessness often lies in the model utilised to deliver the
project. Firstly, there is a requirement for capacity to link local
skills needs to the requirements of local employers. Secondly,
employers bring understanding of what is required and the
courses and other activities provided by the deliverer enable
local people to gain the skills required to access local jobs.
Thirdly, employer engagement models are often rooted in the
local community and thus have links to wider regeneration
initiatives, bringing together a variety of partners from the local
community, private sector and public sector bodies;

employer engagement offers participant reflective ac-
tivities - the success of employer engagement approaches
to tackling worklessness also lie in the activities it provides
to participants and its ability to respond to change and the
further non-work related needs of participants. The success of
a core offer of Building Futures East for example, with regard



to training and its links to local employers, has enabled it to
develop new project activities which are more focused and more
targeted. Employer engagement projects also provide activities
and support to participants that go beyond developing skills
and brokering employment opportunities, such as the provision
of supported housing for young people;

employer engagement links to local and national policy -
employer engagement approaches to tackling worklessness have
strong links not only to local employers but also to local policy
and strategy. It is important that employer led approaches to
worklessness are aware of local employment and skills targets
and demonstrate the ability of their project to contribute
towards those targets. The location of projects in relation to
new industry and employment is also important in employer
engagement approaches, particularly where participants can
be directed to employers. Partnership with employers and
the public sector is one of the core drivers of the success of
employment engagement approaches to tackling worklessness.
Having a ready supply of employment opportunities twinned
to skills and training development programmes is important to
sustaining employer engagement projects, as is networks with
organisations such as urban regeneration companies, colleges
and wider regeneration agencies;

employer engagement offers a range of positive out-
comes — employer engagement focused worklessness projects
which CLES Consulting has evaluated have delivered a range
of outcomes relating to individuals developing new skills and
accessing employment opportunities. Employer engagement
projects have also had a variety of participants from a wide age
range, highlighting the importance of a training and employer
based approach to tackling worklessness being open and not
directly targeted at specific groups as an initial basis. Compared
to other types of worklessness approach, employer engagement
as a result of its focused nature is often relatively inexpensive.
Prevention of worklessness and unemployment by training and
engagement with employers saves costs in the longer term.



Approach 6: Retention and progression

Brokering workless people into work is only part of the remit of a suc-
cessful and effective worklessness project. Retention and progression in
employment remains a key drive in Department for Work and Pensions
policy and there is a key concern that there is a rolling cycle of workless
individuals being brokered into employment and then returning to out
of work benefits within a relatively short period of time. Approaches of
delivery which focus on retention and progression aim to work with indi-
viduals who have moved back into employment or work experience and
help them to retain employment and progress within their employment
to greater responsibility or greater diversity of activities through training
support and qualifications. Until recently, few worklessness projects
have had retention and progression as their objective. However, to avoid
the cycle of benefits, greater attention needs to be paid to retention and
progression in worklessness projects in order to ensure real positive local
outcomes. An example of a retention and progression approach to tack-
ling worklessness is Flexible Individual Routes to Employment (FIRE).

Case Study 7: Flexible Individual Routes to Employment (FIRE), Groundwork Stoke-on-Trent

There are a number of key reasons as to why retention and progression
can be viewed as an effective approach to tackling worklessness:

retention and progression provides sustainable skills and
placements - one of the key values of retention and progres-
sion approaches to tackling worklessness is that schemes such
as Intermediate Labour Market projects enable skills learnt



on placements to be transferred and enhanced in full time
permanent work. Groundwork, the environmental regeneration
organisation, has delivered a number of ILM schemes which have
enabled the long-term unemployed and workless to work for a
period of twelve months. Retention and progression approaches
also give participants the opportunity to undertake training while
being paid a wage, gaining the certificates that will enable them to
get jobs at the end of a placement. Participants also have the op-
portunity to develop core work skills, such as team working and
communication skills, which put them in good stead for future
employment opportunities;

retention and progression addresses wider social needs
- retention and progression approaches to tackling workless-
ness offer much wider outcomes than enhanced skills and
employment. In particular, they help develop the confidence and
self-esteem of participants, as well as addressing the wider social
needs of the client group. ILM programmes offer more than just
a package of employment and training, offering social support
where required and signposting towards services such as citizens
advice and social services where applicable.

Approach 7: Social marketing

Social marketing is ‘the systematic application of marketing, alongside other
concepts and techniques, to achieve specific behaviour goals, for a common
good®. As such, its fundamental purpose is to help improve people’s
lives. This contrasts with commercial marketing, which has a primarily
financial purpose in terms of profits or shareholder value. The defining

features of social marketing are:

« customer or consumer orientation;

+ behaviour and behavioural goals;

+ ‘intervention mix’ and ‘marketing mix’;

+ audience segmentation and a clarity of audience focus;

+ use and application of the ‘exchange’ concept — understanding
what is being expected of the customer and the real cost to them;

+ competition, that is to say understanding factors that impact
on the customer and those that compete for their attention and
time.



With its focus on promoting well-being, social marketing is most com-
monly associated with public health (e.g. anti-smoking campaigns).
However, whilst much social marketing to date has been concerned with
improving health, there is an emerging recognition that social marketing
as a technique has a potentially important role to play in tackling other
social issues, such as worklessness.

Social marketing has the potential to improve employability and engage
with some of the long-term issues which affect workless communities,
including entrenched negative attitudes towards employment, low levels
of confidence and life aspirations, and high levels of health inequali-

ties. The Government has already taken steps towards integrating social
marketing approaches into their national policy (e.g. the Government is
currently focused on reforming employment services so that they offer
personalised support to those seeking work). The Government has also
commissioned research into the psychological and social influences on
workless people living in deprived areas. This national focus has meant
that, in addition, projects designed to tackle worklessness and disaffec-
tion within communities are increasingly utilising elements of social
marketing in their work, although general awareness of social market-
ing as a useful tool in delivery tends to be low and does not appear to be
used explicitly. Nevertheless, the following case study from the Fairyland
Housing Estate in Neath, Wales, provides an insight into how social mar-
keting as a technique has been used to tackle worklessness.

Case Study 8: Fairyland Housing Estate, Wales?’

There are a number of reasons as to why social marketing can be viewed
as an effective approach to tackling worklessness:



social marketing enables an understanding of the commu-
nity - social marketing enables authorities and projects to gain
greater understanding of the communities within which they
operate and the needs of those communities. In worklessness
terms, it can be particularly effective at the small geographical
level in identifying the scale of worklessness and in discussing
project and employment needs. Social marketing can use a range
of innovative approaches to engaging communities, including:
fun days; youth events, planning for real meetings; and house-
hold surveys;

social marketing enables targeted action — as the example
from the Fairyland Housing Estate demonstrated, social
marketing can be used to deliver locally devised and developed
initiatives. Example initiative projects included: increased access
to employment opportunities for the whole community with
specialist support and focus on young people, lone parents, long-
term sickness and disability; sustainable local employment and
social enterprise; and local childcare provision. Social marketing
also has the ability to identify and respond directly to barriers to
employment, such as lone parents and those with drug/ alcohol
dependency.

Summary

This section of the research has detailed a range of approaches towards
tackling worklessness which are tailored to meet the client and geo-
graphical requirements of a particular context. The approaches set out
above provide a starting point for local practitioners who want to develop
or reform existing models for reducing worklessness. It must be remem-
bered however that these approaches cannot operate directly in isola-
tion and practitioners must consider and utilise each of the identified
approaches in developing and delivering a worklessness intervention.
The next section of this research moves beyond describing and analysing
worklessness approaches to develop a series of delivery principles which
we believe should be considered when developing a worklessness project

regardless of the primary delivery approach utilised.



Summary of the current project values to reducing
worklessness

The case studies highlighted in this study and in previous research
shows that a client based individualised approach is central to success-
fully reducing worklessness in localities.

Indeed, they provide a number of common, underlying principles which
are important considerations in the development of future workless-
ness initiatives operating at a local level. Many of these projects have
assisted clients that have struggled to find stable employment or
progress towards work through the dual benefit and employment serv-
ices offered by Jobcentre Plus. This is not to say that all Jobcentre Plus
schemes do not work or are not appropriate for the needs of workless
residents. Rather, the projects assessed in this research provide services
that fill gaps in mainstream provision, responding to needs which have
been identified locally and providing help to residents whose benefit
entitlement provides no incentive to look for work. The projects aim

to tackle these gaps in mainstream provision by offering services that
involve more intensive and tailored support than can be offered by
Jobcentre Plus.

Common principles for future delivery

From the approaches and project examples described and analysed
earlier, a number of common principles emerge that should be used to
inform future worklessness development and delivery interventions at
the local level.

Common Principle 1: Ensure the project provides a strategic fit with
local, regional and national policy

Having a strong link to local, regional and national policy has been

seen as an important element of the Building Futures East and Positive
Steps into Work projects. For instance, Building Futures East provides a
fit with the local authority worklessness strategy and the regeneration
of Newcastle’s East End. Ensuring a strong strategic link benefits the
project in terms of helping to achieve buy in from local partners and se-
cure funding. This buy in can be used to provide links to other projects



which provide complimentary services and help to ensure that local
stakeholders are involved in the design and delivery of activities.

Ensuring a local strategic fit also helps to secure match funding and
influence the allocation of other funds as the project is more likely to
compliment the priorities of local partners. A strong strategic fit can
also be advantageous in terms of ensuring that the lessons learnt from
a project are sustained and applied to future worklessness initiatives or
even ensure the project is sustained via mainstream funding once short
term discretionary funding comes to an end.

Common Principle 2: Work in partnership with other service provid-
ers to provide an individualised approach to tackling worklessness

All of the projects reviewed as part of this research work in partner-
ship with other service providers. Residents who are farthest from the
labour market often experience multiple barriers to entering work,
such as:

« poor physical and mental health;

+ childcare responsibilities;

- poor and unstable housing situation;

+ drug and alcohol addiction;

+ lack of personal transport;

+ lack of awareness regarding in-work benefits;
« lack of formal identification;

« lack of employability skills.

No single organisation is an expert in all of these areas and partnership
working can add value in terms of providing referrals to organisations
who can offer support to overcome personal barriers to work. Similar
conclusions have been drawn by the Joseph Rowntree Foundation?,
suggesting that partnership working is essential. The Institute of
Employment Studies® also identified the important role partnership
working plays in tackling worklessness as:

The research also highlights a series of important contextual factors,
such as the project’s management.



Partnership working requires strong management arrangements, such
as the case conferencing approach adopted by GLLaB to ensure resi-
dents are appropriately referred to partners, that knowledge is shared
and partners do not provide services which are confusing or overlap.
Although the specific partnership arrangements vary between each
project, it appears that a strong relationship with mainstream provid-
ers such as Jobcentre Plus is also vital. Jobcentre Plus is often the
service provider which has the most contact with workless residents
and can play a vital role in terms of referring their clients to a scheme,
being able to utilise management information that can guide outreach
activities to the areas of greatest need, and provide in-work calculations
for benefit claimants. Jobcentre Plus can also be important in terms of
providing personal advisers to local worklessness initiatives. This ap-
proach has been adopted by Kingsway and GLLaB. Here, Jobcentre Plus
can offer its expertise in dealing with workless residents which works
well when combined with a more personalised delivery of services.

Common Principle 3: The personal adviser plays a key role in deter-
mining the success of worklessness projects

Personal advisers are the interface between the worklessness project
and the beneficiaries. The projects reviewed in this study suggest they
are vital in engaging and developing a relationship with residents

who often lack confidence, have poor experiences of dealing with
mainstream service providers and are easily disengaged, if the sup-
port offered is not appropriate. This finding has also been supported
by previous studies by the Joseph Rowntree Foundation which noted
that ‘emphatic staff particularly personal advisers with good communica-
tion skills’ are a key characteristic of successful worklessness initiatives.
Findings from the Institute of Employment Studies also found ‘the role
of the Personal Advisers, or PA’s, is critical to the success or otherwise of an
intervention to tackle worklessness’.

The project reviews of GLLaB, At Work and Positive Steps into Work
all support these research findings as they identify the importance of
the personal adviser’s role in the project’s success. Beneficiaries valued
the relationship developed with the personal adviser, often believing
they were like a friend and valuing the opportunity to build a trust-
ing relationship with one adviser. This trusting relationship was often
developed through the principles of delivery adopted by the personal



advisers. Many projects effectively mentor the beneficiary to overcome
barriers and progress towards work. Personal advisers were praised for
listening to the needs of the individual, spending considerable time
with the beneficiary and working to develop a relationship based on
mutual trust which progressed at a pace with which the beneficiary is
comfortable. In the case of Positive Steps into Work, this meant having
very regular contact with the beneficiary which could involve telephone
calls to ensure the beneficiary is able to attend appointments. The
mentoring relationship between the personal adviser and the benefici-
ary can sometimes include assisting with other issues, or signposting
to services that are not directly related to work but act as barriers to
employment.

All of these factors are key differences in delivery approach of individu-
alised focused projects compared to mainstream services. Mainstream
delivery through Jobcentre Plus has struggled to develop this trusting
relationship because of the joint role of job seeking support and the
ability to stop a claimant’s only source of income - their benefits. Main-
stream service providers also operate a booking system which provides
very short contact periods between the claimants and the personal
adviser. These meetings are too short for a trusting relationship to be
developed and often just focus on finding employment when claimants
often face multiple and interlinking challenges in their life. It appears
that building a relationship which breaks down is often an inbuilt
distrust of service providers and the first step in assisting workless resi-
dents to progress toward work. However, developing this relationship
often takes time and may involve overcoming a range of barriers which
do not necessarily directly involve work and skills.

Common Principle 4: Develop a separate identify from Jobcentre Plus
Although a close working relationship with Jobcentre Plus is needed to
ensure success, it is important that worklessness projects develop their
own branding, ensuring a neutral approach to tackling worklessnes
that is entirely separate from Jobcentre Plus. Beneficiary consultation
often identifies negative opinions regarding Jobcentre Plus, particular-
ly in relation to the time they can spend assisting a workless resident, a
lack of personalised advice and support and a perception that they have
an interest in stopping a claimant’s benefits. The above factors mean
that developing a delivery approach that is separate from Jobcentre



Plus and provides neutrality in terms of eligibility and qualification for
benefit payments is critical. Projects such as At Work have taken this
approach by developing a distinct branding through advertising in local
newspapers, conducting outreach, writing to workless residents to pro-
mote services, delivering services from a location which is highly visible
and adopting a corporate image. All of these activities help to increase
the awareness of the services on offer, boost the number of self refer-
rals and raise the profile of tackling worklessness as a local priority.

Common Principle 5: Ensure linkages with the local economy

The projects reviewed in the research show that worklessness initia-
tives should not solely focus on the provision of employment. Indeed
worklessness interventions should be entwined with wider local eco-
nomic development activity around stimulating new business, invest-
ing in regeneration and stimulating demand. Many have found that
workless residents are initially not ready to enter employment because
of poor basic skills, a lack of life skills and low level of confidence and
self-esteem. Offering training, either through a formal classroom
based format or just coaching between the personal adviser and the
client, acts as a hook through which projects can engage with workless
residents, developing a trusting relationship that builds self-confidence
and self-esteem while also helping to up-skill residents and prepare
them for work.

Most worklessness initiatives offer support and training with basic and
employability skills. The projects reviewed in this study and the find-
ings of research by the Joseph Rowntree Foundation and the London
Development Agency?® suggests this is an important aspect of delivery
to workless residents nearer to the labour market. Feedback from King-
sway and At Work suggests that a more recreational approach to learn-
ing is beneficial for those who have been away from the labour market
for a considerable amount of time. A recreational approach to learning
involves offering introductory courses which may not lead to formal
qualifications and do not have a direct link to finding work. Their
purpose is to act as a hook to re-engage workless residents in positive
activity, begin to develop soft skills such as working with others, and
lead into other courses which have more of a focus on developing softer
skills, gaining qualifications and eventually progressing towards work.



Additionally, involving local employers in the design and provision of
training is vital to ensuring the supply and demand side of the labour
market are matched. Previous research by the New Local Government
Network?! also highlights the role of employer engagement to ensure
that worklessness approaches are both effective and responsive to the
local context. This means recognising that Tabour market patterns vary
by region and locality’. Projects that do not have a training budget can
benefit from forging linkages with local employers as shown by the At
Work project. Here, the successful relationship is centred on supplying
suitable job ready candidates who have received assistance with compil-
ing a CV and basic employability skills. Ensuring all the recommended
candidates are suitably matched to available vacancies has allowed At
Work to effectively become a recruitment partner for many local com-
panies who no longer use Jobcentre Plus to recruit.

Local employers can also play a significant role in identifying the types
of skills and qualifications required by local employers. This approach
has been adopted by projects such as Building Futures East and has
shown that offering training directly linked to local vacancies is also
particularly successful, especially for those who are more ‘job ready’.
Kingsway also took a similar approach but developed a relationship
with employers that involved companies informing the delivery of
training opportunities. Local residents who completed some of the
courses were offered a job interview with the employer who had
influenced the course design. This provides an incentive for workless

residents to attend and complete the training course.

Common Principle 6: Tailor approaches and project intensity to client
groups

Figure 5 summarises the approaches described and analysed with
project examples detailed earlier in this research. It also presents a
typology of approaches, describing where different approaches could be
used for different types of client group and the degree of effort required
to engage with and support these claimants back into employment. It
is clear that the further an individual is away from the labour market
the greater the effort is to engage that individual, thus an outreach
approach might be most effective. When designing and developing
worklessness projects, policy makers should examine the types of
claimants their project is targeted at, the type of approach which might



Figure 5:

Amount of effort required to support and
assist individual back into employment

be applicable, and the intensity of the project to be delivered to ensure
effective outcomes.

Flexibility and the ability to change according to circumstances is an
important element of tackling worklessness. Interventions need to be
able to adopt a range of different approaches to supporting people into
employment. Dependent upon the client group, the type of delivery
model can then be tailored upon local circumstances. It is important to
remember that employment should not be the only or even the short-
term target outcome of a worklessness project, but that much prepara-
tion work may be required with claimants who have significant barriers
to re-engaging with the labour market. However, there are a great deal
of approaches to reducing worklessness, and the framework and typol-
ogy overleaf provides a selection of models and ideas from which to
assess need and plan interventions in an area.

Situation

The main focus of service
delivery

Temporarily out of work but will be able
to gain work quickly because of skills,
motivation and experience

Limited support from a national agency
(JCP) is required. Individuals may find
work without intensive formal support.

Out of work but keen to (re) engage with
the labour market. Needs some assistance
with skills/application process

Job brokerage support is required
with assistance targeted at finding
vacancies and soft skills related to the job
application process (e.g. At Work)

Not working but potentially keen to
re-engage. Faces significant barriers,
including childcare, language, etc.

A bespoke approach tailored to the
individual, including a partnership of
local service providers is required (e.g.
Greenwich Local Labour and Business)

Out of work and lacking motivation

and requires support on skills, personal
skills, training and also help to overcome
lifestyle barriers

Training and demand led approach.
Engagement takes place through the
offer of training (e.g. Building Futures
East)

Has been out of work for some time, may
have health difficulties and will require
substantial support

A partnership of agencies offering a
range of services under an umbrella
brand (e.g. Greenwich Local Labour and
Business)

Out of work with no history of
employment and low levels of motivation.
Needs substantial support and assistance
but may be welfare dependent

Qutreach approach to tackling
worklessness with links to other services,
such as condition management and
volunteering (e.g. Positive Steps to Work)



Summary

The finer details of the projects reviewed in this research are all unique
as the local context within which they operate, the delivery approach
and the key target groups are all slightly different. However, this sec-
tion has drawn out some of the key messages from the projects which
are seen to be key elements in assisting residents towards work and
suggested a series of principles which we believe should drive the devel-
opment of all future worklessness projects. In the following section, we
seek to assess some of the undoubted challenges that emerge from the
principled approach suggested, particularly with regard to the contra-
dictions that are present in contemporary welfare reform and workless-
ness policy.
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In achieving the Government’s ambition to achieve full employment and
take people out of poverty through employment, there are a number of
significant challenges for policy makers in the future. These challenges
will affect the extent to which some of the lessons learnt from projects
examined in the research can be rolled forward for other client groups and
localities, and the extent to which the common principles identified in our
research can be implemented. In this section of the research we examine
some of the common debating points which emerge from current govern-
ment welfare reform and worklessness policy, and that hinder the delivery
of more effective approaches to tackling worklessness.

Key Challenge 1: To what extent can mainstream services
deliver an individualised approach?

Mainstream worklessness provision has traditionally not required any
level of engagement with Jobcentre Plus in return for sickness related
benefit payments. However, the recent policy changes, particularly the in-
troduction of the five key principles for reforming employment policy and
welfare benefits, signal an important shift in central government. There
are numerous delivery elements which flow from these principles, includ-
ing the replacement of Incapacity Benefit with Employment and Support
Allowance (ESA) and reforming Income Support for those with older
children. Changes to Income Support and Incapacity Benefit are needed
if worklessness is going to be reduced, as 66% of all working age benefit
claimants are in receipt of either Income Support or Incapacity Benefit.

Historically, Income Support and Incapacity Benefit provide no require-
ment for the claimant to actually look for work. Both of these benefits
have been reformed, which has tightened up the eligibility criteria and
requirements for claiming benefits. The reforms to Employment and
Support Allowance are particularly important and require some claimants
to engage in a personalised programme of back to work support while
those with the most severe disabilities will be able to volunteer for the
programme. It is welcoming that benefit reform is seeking to overcome
health conditions, which are acting as a barrier to employment, although
it is difficult to comment on whether this approach will prove to be suf-
ficiently individualised to succeed. A critical factor is how many and the
type of claimants that are required to engage in a personalised pro-
gramme. For instance, anecdotal evidence suggests large numbers of Inca-



pacity Benefit claimants are drug and alcohol dependent and it remains to
be seen whether these claimants will be required to attend a personalised
programme and whether this type of medical support will be provided.

Changes to Income Support are also proposed which mainly focus on re-
stricting the entitlement of Income Support to those lone parents whose
youngest child is 12 or over. Reforms are also aiming to encourage more
lone parents with younger children into employment so that preparation
for work becomes a natural progression, rather than a sudden step-up, by
introducing a skills check when the youngest child is 5, a requirement to
attend relevant skills training where this addresses skills gaps that have
been identified by the Skills Health Check as a barrier to starting work,
and pilots to encourage lone parents with children under 5 to develop
the skills they need to find work before they may be mandated to a Skills
Health Check.

These changes to Incapacity Benefit and Income Support will increase the
number of Jobseekers Allowance claimants. The principles of welfare re-
form aim to provide Jobseekers Allowance claimants with a personalised
approach that includes assessing the skills of new claimants and entering
a single gateway after six months, which will involve the claimant and per-
sonal adviser agreeing an action plan. In addition to some common basics
(e.g. updating CVs), a Jobcentre Plus adviser will assess the claimant’s
needs and identify specific activity that they must do to improve employ-
ability and find work. Advisers may also direct claimants to a Skills Health
Check at the new adult advancement and careers service. Individuals

that have claimed for more than a year will be transferred to an external
provider for specialist help through a Flexible New Deal.

Changes to mainstream services for workless residents have begun to rec-
ognise the benefits that a more supportive and personalised approach to
worklessness can bring, supporting the findings of this research. Increas-
ing the conditionality attached to Incapacity Benefit and Income Support
for those that can work is vital if worklessness is going to be addressed.
However, moving workless residents onto Jobseekers Allowance means

a much greater emphasis needs to be placed on providing additional
capacity within services, such as condition management programmes for
residents with health barriers and affordable and accessible childcare for
lone parents. Without the provision of these support services, it is likely
that residents who are moved onto Jobseekers Allowance will just become



long-term unemployed, adding to the number of disgruntled Jobseek-
ers Allowance claimants who feel the system is designed to assist them
in finding work while offering a limited amount of support to overcome
critical barriers.

The changes to the Incapacity Benefit and Income Support system
increase the conditionality on the bulk of claimants and provide longer
term support and assistance to those who cannot work. These changes
will increase Jobseekers Allowance registers, which raises questions about
whether the changes to the system provide a truly personalised approach
to service delivery in increasing the availability of services, such as af-
fordable and accessible childcare. Without such services the reduction in
worklessness may be limited.

Key Challenge 2: How can individualised approaches
achieve value for money?

Evaluations of worklessness projects usually involve an assessment of cost
effectiveness. This typically consists of calculating the amount of money
spent by the project divided by the number of outputs to calculate an
average cost per output. This approach is obviously needed and provides a
degree of accountability for the project’s funders. It also provides a meth-
od for comparing projects from different areas, particularly compared to
mainstream worklessness initiatives commissioned by Jobcentre Plus.

However, the case study projects highlighted in this research demonstrate
a cost per job entry that ranges from £34,000 to £6,199. Taken as a head-
line figure and in isolation of local circumstances, these costs can appear
expensive and perhaps difficult to justify, particularly given that these
costs are much higher than the cost of mainstream employment pro-
grammes run by Jobcentre Plus. Figures produced by the National Audit
Office in Table 3 show the cost per job of some mainstream initiatives for
comparison.

Key Challenge 3: How can employment support be
delivered from the first day of claiming benefits?
Reforms to the Jobseekers Allowance system mean that claimants will

receive services such as a skills screen at the point of entry to the Jobseek-
ers Allowance system. This is a welcome development as an assessment of



Table 3:

Programme

When did it start?

Who is it for?

How many participants?’
How many job outcomes??
How much has it cost?*
Cost per job in 2005-06*

New Deal for
Young People

1998 18-24 year olds unemployed

. 1,175,000 732,000 £2,596m £2,620
for six months

2000 Over 50s unemployed for six

New Deal 50 plus 81,000° 72,000 £278m £435
months

New Deal for 2001 Unemployedpeoplewitha 5 050 433000  £312m  £2,370

Disabled People disability

Pathways to Work 2003  IB claimants 100,000 32,0000 £304m £2,970

Employment Zones 2000 };”:Z‘Oprizyed people wholive 163500 78,000 £530m £4,770
"Number of programme participants up to 3Total cost of the programme to the end programme, divided by the number of job
January or February 2007 of March 2007. The total cost for each outcomes

New Deal does not include administration

2Number of job outcomes up to November expenditure after 2002-03 ® Participation and outcome data starts in
2006. This figure does not reflect the time January 2004

that individuals stay in work

4 Cost per job is the total cost of the 5 Job N
Job outcomes to March 2006

Jobseekers Allowance claimants in St Helens conducted by CLES Consult-
ing suggested that many Jobseekers Allowance claimants were unaware of
the skills they possess or their skills needs, making an independent skills
assessment and signposting to appropriate support an important step in
ensuring claimants do not get stuck on the Jobseekers Allowance register.

However, it appears that the level of individualised support will only
become a significant element of delivery upon entering the gateway after
six months of claiming. The case studies highlighted in this research sug-
gest a six month wait for individualised support is too long, a particularly
important lesson for those newly unemployed as a result of the current
recession. By this time, many claimants have developed negative percep-
tions of the Jobseekers Allowance system and become disengaged from
the labour market. This means they may be less receptive to receiving

the support on offer upon entering the gateway. Project and theoretical
evidence from this research suggests a more individualised approach is



required from day one of the claim to ensure that all Jobseekers Allow-
ance claimants receive personalised workless services.

Key Challenge 4: How can we break the cycle of sanction
penalties equalling delayed support?

In July 2008, 27% of Jobseekers Allowance claims had been in place
for more than six months. The vast majority of claims do not last for
six months because the claimant finds work or temporarily leave the
Jobseekers Allowance register due to the way in which it is admin-
istered. The short-term nature of many claims is also caused by the
way the Jobseekers Allowance system is administered, in particular
the ‘failed to sign’ and sanctioning process. Both of these processes
will significantly reduce the number of claimants who are eligible for
individualised support after six months and support the adoption of
an individualised approach from day one of a claim, as outlined above.
These processes of failed to sign and sanctions are explained below.

Failed to sign

34.4% of Jobseekers Allowance claims that ended in July 2008 were a
result of claimants failing to sign. This is the single largest reason for

a Jobseekers Allowance claim ending, as only 32.4% of claims end due
to the claimant finding a job. Feedback from Jobcentre Plus frontline
advisers from our consultancy work suggests that claimants fail to sign
due to forgetting about their appointment and often reclaim Jobseek-
ers Allowance a short time after their previous claim ends.



Sanction

Sanctioning a claimant means that the original claim is ended and a new
claim begins. Again, this will mean that a claimant can be workless for

a year but due to a sanction will not be eligible for intensive individual-
ised support due to a break in their claim, which will often last a matter
of days. The recent DWP consultation document ‘No-one written off:
reforming welfare to reward responsibility’ outlines a new ethos of a
stronger sanctions system to increase the obligation on claimants to take
up the support on offer. While this is welcome in terms of penalising the
significant minority that regularly fail to attend appointments or do not
look for work, it is clear that this approach needs to be carefully man-
aged as increasing the number of claimants sanctioned could also reduce
the numbers eligible for personalised support or delay its onset. This
intensifies the cycle of worklessness and further delays the return of an
individual to the labour market.

Both of these instances mean that although an individual has been work-
less for more than six months they will not be eligible for the intensive
individualised support which is available after claiming Jobseekers Al-
lowance for six months without a break. This raised questions about the
effectiveness of the new individualised approach as very few claimants
will actually qualify for this type of support.

To overcome this, Jobcentre Plus could adopt an individualised approach
to service delivery from day one of the claim. This would prevent claim-
ants from not receiving individualised support because they have broken
their claim. However, it may be financially unrealistic to offer this support
for all and instead Jobcentre Plus could offer it to all claimants who have
been workless for six months as opposed to claiming a workless ben-



efit. This will require changes to management information processes in
Jobcentre Plus by requiring longitudinal tracking of Jobseekers Allowance
claimants. This would ensure that claimants who fail to sign are sanc-
tioned or stop claiming for a very short period of time due to temporary
employment and would be eligible for support. This is different from the
current system because these claimants would have to wait another six
months before specialised support would be provided.

Key Challenge 5: How can the dual role of Jobcentre Plus
be more transparent and effective?

An important question emerging from the Department for Work and Pen-
sions proposals for the more individualised system is whether Jobcentre
Plus is the correct organisation to lead this new regime, particularly with
regard to its current twin role as benefits administrator and employment
broker.

Private and third sector providers have increasingly been commissioned
to deliver mainstream services such as Pathways to Work for new Incapac-
ity Benefit claimants. The involvement of private and third sector provid-
ers is a welcome addition, as previous evaluations conducted by CLES
Consulting suggest that workless residents are more receptive to receiving
help from these organisations than Jobcentre Plus. However, the main-
stream Jobseekers Allowance system is still delivered by Jobcentre Plus
despite consultation with workless residents from across the country and
a wider perception identifying common and largely negative opinions of
Jobcentre Plus services, suggesting they do not listen to the needs of the
individual and encourage claimants to apply for posts they are not inter-
ested in. Feedback from claimants in our consultancy work also suggests
that Jobcentre Plus do not offer assistance with job search skills, such as
interview technique, CV writing and personal presentation skills.

An additional and perhaps critical issue is the dual role that Jobcentre
Plus play which involves having the ability to stop a claimants benefits
whilst also trying to encourage the same claimants to move towards work.
The projects highlighted in this research suggest the development of a
trusting relationship between the claimant and the delivery organisation
is key to assisting and encouraging a resident to find work. It is difficult

to see how Jobcentre Plus can ever develop a trusting relationship when

a Jobseekers Allowance claimant typically only has a five minute appoint-



ment with an adviser between the point of initially claiming and the thir-
teenth week of a claim, while also having the ability to stop an individual’s
only source of income. Claimants of other benefits, such as Incapacity
Benefit and Income Support, have less contact with Jobcentre Plus advis-
ers as they are often not deemed available for work.

The services offered by Jobcentre Plus are poorly perceived by both work-
less individuals and employers. Again, previous research and evaluations
conducted by CLES Consulting from across the country have found

that many employers are reluctant to recruit via Jobcentre Plus. Many
feel advertising through Jobcentre Plus can actually add to the burden

of recruitment, complaining about the sheer number of poor quality
applications received through Jobcentre Plus and believing claimants

are put forward for jobs for which they are not suitable. This hasled to a
situation where employers recruit through other routes, leaving Jobcen-
tre Plus to advertise jobs which are often temporary and of poor quality.
Such claims were not made towards the Kingsway and At Work projects,
which actively built relationships with local employers to understand their
recruitment needs. Through this approach, both projects gained access

to predominantly permanent vacancies which were often not advertised
through Jobcentre Plus and, as such, were not available to the jobseekers.

To overcome this dual role played by Jobcentre Plus would require a shift
in welfare reform policy that could go further than the recent policy docu-
ments. Jobcentre Plus could be responsible solely for the administration
of the benefits system, utilising the knowledge of the benefits system
possessed by personal and financial advisers. Engagement with claimants
in terms of developing work ready claimants and building relationships
with employers should be contracted out to specialist advisers in private
and third sector bodies who could offer a more flexible and personalised
approach that is locally adapted to the local economy and local employ-
ment opportunities.

Key Challenge 6: How can we ensure effective
procurement of worklessness services to both the private
and third sectors?

The recent shift in worklessness policy towards the commissioning of

private and third sector providers to deliver services is a welcome move
and follows on from their delivery of the Pathways to Work service. It



is envisaged that private and third sector providers will bring a greater
degree of flexibility to worklessness services and be rewarded for the level
of success they achieve in assisting residents to find sustainable employ-
ment. Although the introduction of this policy provides an opportunity to
offer more local and flexible solutions to worklessness, careful considera-
tion needs to be given to the commissioning process for awarding these
contracts.

The adoption of a national commissioning programme for delivering serv-
ices to workless residents could favour large scale private sector providers
who can offer significant economies of scale. However, economies of scale
need to be carefully considered alongside an approach which may be more
grounded in local conditions which smaller third sector organisations may
be able to offer. This may mean there are advantages in commissioning

a programme at a smaller geographical scale, such as regional or sub-re-
gional level. Challenges also exist in terms of balancing an individualised
approach that spends enough time assisting those who are hardest to
help while also paying providers on a results basis. This could potentially
create a conflict of interest, potentially offering providers an incentive to
push residents into any job rather than a job they are interested in and are
more likely to be committed to. There is thus need for more of a ‘whole-
sale approach’ to commissioning that involves consideration of both cost
and added value in social and economic terms.

Payment by outputs also provides an incentive to support those who are
easiest to move back into employment. This factor may be particularly
relevant during the current economic recession when rises in traditional
unemployment and redundancy will provide a larger supply of job ready
claimants seeking work. At the same time, the number of job opportuni-
ties shrinks and employers can be more selective about who they recruit.
This provides a challenge of incentivising support programmes to assist
those who are furthest away from the labour market and have less chance
of securing employment. To combat this, providers should be encouraged
to help those furthest away from the labour market by receiving pay-
ments related to soft outcomes and assisting beneficiaries towards work
as well as those that enter work.

All of the worklessness projects assessed in this research at an initial
glance are more expensive in monetary terms than the mainstream
services highlighted in Table 3. This raises questions about the value for



money provided by these projects and could raise doubts about their
future viability if worklessness falls down the policy agenda or regenera-
tion funding is cut. However, this research suggests local, individualised
approaches are more effective in social and economic regeneration terms.
The reasons why these projects are more expensive needs to be under-
stood by the Government, mainstream service providers and commis-
sioners. Key reasons include:

+ a national initiative ran by Jobcentre Plus can achieve greater
economies of scale compared to local projects;

« the support provided by Jobcentre Plus initiatives does not have
the level of intensiveness provided by these projects;

+ some of the Jobcentre Plus initiatives are aimed at those consid-
ered to be easier to help within their client group (e.g. Pathways
to Work targets new Incapacity Benefit claimants which are much
easier to return to work than ‘stock’ claimants);

+ local projects take a more tailored and individualised approach,
assisting residents back to work which may be more time con-
suming and costly;

« these individualised projects provide slow paced, long-term sup-
port where required;

« many of the residents assisted into work by one of the case
study projects would have been eligible for, or participated in,

a mainstream Jobcentre Plus initiative. The fact that they were
still seeking work suggests a different, and more individualised
approach, was required.

In addition to the above factors and crude value for money calculations,
there is a need to consider factors such as achieving softer social and
economic outcomes to ensure the value of moving residents toward em-
ployment is also captured. In addition to capturing the soft outcomes in
value for money calculations, there is also a need to assess the long-term
cost benefits of assisting workless residents to enter employment. For
instance, the National Audit Office reports that:



This figure is based on the 4.5 million people who were claiming benefits
in August 2006 and is equivalent to an average of £2,822 per claimant
per year. The cost per year is less than the cost per job entry recorded

by many of the projects in this research. However, it should be noted
that the cost per job entry is a fixed price while the cost of supporting a
worklessness resident on benefits obviously increases every year. As the
National Audit Office suggest, this cost is likely to be underestimated
particularly if the wider costs of worklessness, such as an entitlement to
Council Tax Benefit, Housing Benefit, free school meals and the associ-
ated costs of treating poor health which is prevalent amongst workless
households, are taken into account.

These factors act to make worklessness initiatives more economical
although their true value cannot be assessed through a crude cost per
jobs calculation. This is because worklessness initiatives help to achieve
soft outcomes and reduce long-term benefit payments. The importance
of capturing soft outcomes is discussed in more depth below.

Key Challenge 7: Capturing the effectiveness of
worklessness projects

An emerging theme from this research is that placing a beneficiary into
employment should not always be the sole focus and priority of workless-
ness projects. Often, beneficiaries experience multiple barriers to em-
ployment and have been out of the labour market for many years. In this
instance, particularly where poor health and chaotic lifestyles are involved,
the true measurement of the effectiveness of a worklessness project needs
to assess soft outcomes as well as hard outputs. Soft outcomes allow a
project to demonstrate a more rounded picture of the difference being
made, even if hard outcomes have not yet been achieved. Best practice
documentation produced by the Department for Work and Pensions and
the Welsh Assembly Government™® defines soft outcomes as:

Soft outcomes are usually assessed qualitatively but in order to truly
understand the impact of a worklessness programme, a quantitative
measure can be introduced to assess the distance travelled of claimants



towards employability. Distance travelled refers to the progress ben-
eficiaries make in terms of achieving soft outcomes that lead towards
sustained employment. Worklessness projects usually assess the distance
travelled by asking the beneficiary to rate their skills or attitudes upon
registering with the programme and then at key stages during the
support they receive. Questions can be asked which relate to life skills
(literacy, numeracy, ability to get to work by public transport), work skills
(perceptions of ability to work in a team), attitudinal skills (level of moti-
vation to work and confidence), and wider lifestyle circumstances (stabil-
ity of accommodation). These are all areas which worklessness projects
can impact upon and improvements in which would not be captured by a
purely cost per output calculation.

Beneficiary feedback collected in the projects assessed in this research
highlight the value of measuring soft outcomes. Perceptions of increased
confidence and feelings that the barriers to employment have begun

to be overcome were common. The importance of these factors should
not be overlooked, particularly as many projects operate in areas where
residents often feel written off, disengaged by mainstream society and
let down by the system. Soft outcomes are also important as many low
level vacancies require individuals to possess skills that can be measured,
such as punctuality, a good work ethic and being presentable. Measuring
soft outcomes as well as hard outputs is also necessary to truly measure
the value of a worklessness project. However, this approach provides a
number of challenges which need to be considered, such as:

« measuring soft outcomes is not an exact science; there is no set
methodology to measure distance travelled;

« a financial value cannot be placed on improving soft outcomes;

« the subjectivity of a self assessment system needs to be considered;

+ beneficiaries may be reluctant to discuss these personal issues.

Despite the need to consider these aspects, it is important that soft out-
comes are measured by local worklessness projects to truly demonstrate
their value. Alocal and personalised approach to tackling worklessness

is always going to be more expensive than a mainstream programme and
assessing performance in cost per output terms does not truly reflect
their added value. It is therefore important that local projects adopt
processes for measuring the distance travelled to accurately demonstrate
their impact.



Key Challenge 8: Are locally led personalised
worklessness initiatives effective in the longer term?

The costs of assisting a workless resident to find work are reduced the
longer they stay in employment. As argued earlier, the saving to the
economy in reducing worklessness is much wider than just the payment
of a workless benefit, with work often having a positive impact on health
and the aspirations of future generations. It is important therefore that
worklessness initiatives, particularly those focused on residents nearest
the labour market, focus their outputs on sustained employment rather
than just entering employment. This approach was adopted by the At
Work project which can only claim outputs for residents who are still in
employment after six months. Greenwich Local Labour and Business
took a similar approach, recording outputs for beneficiaries still in work
after thirteen weeks. This approach has multiple additional benefits,
including:
« ensuring residents are not placed in short-term temporary em-
ployment which is often unattractive to workless residents;
« provides project funders with greater value for money;
« encourages worklessness projects to provide residents with
in-work support to overcome problems which are encountered
during the early stages of returning to work.

A significant factor in the long-term effectiveness of worklessness
projects is whether residents stay in work long-term or do the projects
experience a degree of churn, assisting a small pool of residents at regu-
lar intervals. Evidence from the worklessness projects examined as part
of this research suggest a degree of repeat custom is inevitable as people
enter work and realise the job is unsuitable, or seek an improved job after
entering work. However, this is not unique to local worklessness projects
and, if designed correctly, they can experience a much smaller degree of
churn than that experienced by Jobcentre Plus.

Repeat claims to Jobseekers Allowance are a significant problem for Job-
centre Plus and one major cause of this is the temporary nature of many
job opportunities available in Jobcentre Plus. Temporary posts inevitably
lead to a large number of residents re-claiming and searching for jobs
through Jobcentre Plus. Local worklessness initiatives can be designed to
overcome this by focusing their outputs on sustained employment. The
delivery approach adopted is also a key aspect of reducing churn, with



initiatives that focus on building relationships with local employers being
more likely to reduce churn. Combining both of these aspects has been
successful for At Work and Kingsway, where a successful relationship
with local employers has resulted in local employers advertising perma-
nent vacancies with At Work as opposed to Jobcentre Plus.

It is also important to consider whether a degree of churn is necessarily
a negative aspect of delivering worklessness projects. Evaluation of At
Work found that some beneficiaries were returning to find another job
after initially being placed in employment and believing they were ready
to progress in employment. This is an important consideration in the
design of worklessness initiatives, as preventing a project from assisting
repeat claimants is sometimes designed into projects to ensure they do
not just deal with a small number of repeat customers.

Key Challenge 9: Can worklessness projects achieve a
long-term cultural change in deprived areas?

Many local worklessness initiatives and projects, including some of those
highlighted in this research, are operating in areas that have experienced
long-term economic decline and high levels of deprivation. The decline in
traditional, often entry level employment base, in these areas resulted in
the onset of significant concentrations of worklessness. A lack of employ-
ment opportunities, coupled with a benefits system that did not place
any conditionality on the claimant, has led to areas such as Blackpool,
Heywood and Greenwich now experiencing a deeply engrained culture of
worklessness (particularly a culture of claiming Incapacity Benefit). This
culture needs to be overcome if these areas are to grow and become more
economically competitive (e.g. in May 2008, Blackpool had a total of
11,190 Incapacity Benefit claimants, 52% of which had been claiming the
benefit for more than five years)**. This is particularly concerning given
the Government’s finding that once an individual has been claiming
Incapacity Benefit for more than two years they are more likely to die or
retire than leave the benefit to find work.

High levels of worklessness impact on residents that are claiming an
out of work benefit but also the wider family. Indeed, many workless
communities are characterised by a lack of aspiration, low levels of
confidence and self-esteem, poor health outcomes, including high levels
of drug and alcohol dependency, low levels of educational attainment,



and the increasing emergence of a second or third generation of workless
residents. Making inroads into communities which lack a working culture
is a significant challenge. The challenge becomes even greater when you
consider that most local worklessness initiatives are funded by short
term pots of money, meaning they are often tackling a problem which
has developed over decades in a limited number of years. As a result, it

is often the case that such worklessness projects can begin to achieve a
long-term cultural change, but it is rare that they alone will change the
culture of an area.

Worklessness initiatives and projects additionally need to be strategically
linked to local policy in the form of Sustainable Community Strate-

gies, Local Area Agreements, and Local Development Frameworks. This
enables cross-cutting departmental strategic and delivery support to
tackling the issue of worklessness at the local level.

Key Challenge 10: What happens to the workless in a
period of economic recession?

The contents of this publication are based upon project examples for
tackling worklessness which have been undertaken in a period of eco-
nomic stability and, to a degree, growth. The growth and stagnation of
worklessness and the enhanced emphasis upon it in policy and project
terms has been twinned with decreasing levels of unemployment and
claims of benefit such as Jobseekers Allowance. This has meant policy
makers and project developers and deliverers have had the flexibility to
hone their approaches to those which are workless and claiming benefit,
such as Incapacity Benefit and Income Support. Indeed, the projects
examined in this research have detailed a degree of success in tackling
worklessness, particularly as a result of the approaches utilised.

However, the validity of these approaches and emphasis placed upon
worklessness in welfare and employment policy faces a new challenge as
aresult of the economic recession. The economic recession has already
seen significant increases in unemployment across the United Kingdom
across a number of industrial sectors and this has been twinned with key
increases in the number of people claiming Jobseekers Allowance. The
economic recession has implications for workless individuals and work-
lessness projects on two counts:



in workless individual terms, there will be increasing competi-
tion for both the services of Jobcentre Plus, as a result of increas-
ing numbers of claimants, and also for potential employment
opportunities. Those which have recently left employment are
going to be much more employable than someone who has been
claiming Incapacity Benefit for five years but who are actively
seeking employment. There is also however the danger that
those individuals being made unemployed now after working for
a number of years will become workless in the longer term as a
result of factors such as a lack of confidence;

in worklessness project terms, there will potentially be increasing
demand for projects, leaving capacity and funding issues alongside
the need for an increasingly personalised and tailored service.

Worklessness projects, such as those identified in this research, need to
continue to demonstrate the effectiveness of their approach to tackling
worklessness and potentially tailor services to new clients. They must
however retain a principled approach to delivery and ensure their exist-
ing client base is not substituted by the demands of new claimants.

Challenge 11: How can intensive and long-term health
related services for workless residents be funded?

The move from Incapacity Benefit to Employment and Support Allow-
ance places a greater emphasis upon providing support for most claim-
ants in return for their benefit payments.

A central element of the new Employment and Support Allowance is the
new medical assessment which examines what people can do, rather than
what they can’t, and identifies what personal support they might need.
Following the medical assessment, those residents who are deemed capa-
ble of taking steps towards work will be placed in a “‘Work-Related Activ-
ity Group of Employment and Support Allowance’ meaning they will
have to participate in up to five, monthly, work-focused interviews with
their Personal Adviser, focused on helping them back into work. These in-
terviews will be informed by the work-focused health-related assessment
where Personal Advisers will discuss the type of work that might be most
suitable with the claimant and can refer them for employment, training
or condition management support, to help them manage and cope with
their illness or disability in a work context.



Referral to condition management programmes will be vital at this stage
and they need to ensure intensive and long-term support is available.
Intensive and long-term support is likely to be required by many if they
are to return to work. For instance, Employment and Support Allowance
claimants suffering from alcohol and drug addiction will require long-
term support and potentially, a significant investment in health support
services. Support from condition management services is also likely to be
required once the former claimant enters work to ensure that work and
the health condition do not negatively affect each other.

Investment in health care is also particularly timely given the current
economic recession meaning the UK economy is currently characterised
by increases in redundancy and a reduction in employment opportuni-
ties. These circumstances are particularly challenging for residents who
are furthest away from the labour market such as claimants of Employ-
ment and Support Allowance that face health barriers to returning to
work as well as competition with other residents that have recently
worked and have been made redundant. To combat, spending should
be prioritised on funding intensive, and long-term, health support so
Employment and Support Allowance claimants who face the largest
health barriers to work are able to re-enter the labour market when the
recession ends and the number of job vacancies increase again.

Summary

The complexity of the welfare reform and employment agendas is evident
in the scale of the challenges discussed in this section of the research.
There is a clear need for a step change in the way in which worklessness
as an issue is viewed at the central government level. The Welfare Reform
Green Paper and associated reforms is a positive start to this process,

yet there remain a number of significant issues, particularly with regard
to the functionality of Jobcentre Plus, and the need for a move to more
individualised approaches, which need to be ironed out to enable more
workless individuals to access skills development, training and ultimately
employment opportunities. The next section of this research thus sum-
marises the findings of this research, together with proffering a number
of recommendations for the future development and delivery of work-
lessness policy and project interventions.



suppory



As we enter a period of economic recession, both globally and in the
United Kingdom, the issues of unemployment and worklessness will
remain high up the policy agenda. Unemployment is increasing, evi-
denced by sharp rises in the number of Jobseekers Allowance claims in
recent months. Similarly levels of worklessness, characterised by claims
of Incapacity Benefit and Income Support (now known as Employment
and Support Allowance), despite significant investment and project
innovation, remain startlingly high. Labour market inequality is not
an issue which will go away in the UK and it is important that central
government and policy makers continue to strive towards a benefits
system which more effectively balances benefit administration and the
range of approaches to tackling the issue. In this, it is important that
the Government recognises the innovative practice that is already oc-
curring in localities across the United Kingdom with regard to work-
lessness and tailor policy and interventions accordingly.

This research undertaken by the Centre for Local Economic Strategies
(CLES) is borne out of a significant frustration that there is significant
evidence in existing project activity of the economic and social value of
localised, personalised and tailored responses to the issue of tackling
worklessness. Indeed, a number of project examples examined as part
of this research have demonstrated the validity of a personalised policy,
adopting different approaches for different client groups and different
localities. Yet Government policy with regard to worklessness, despite
rhetoric suggesting otherwise remains to be highly centralised and in
our eyes, through the auspices of the activities of Jobcentre Plus, fails
to achieve the correct balance between benefit administration and
support into employment. Perhaps this balance is not achievable by
any organisation, but there does need to be a greater recognition of the
subtleties existing between welfare administration and employment
support.

This is not to say that all Government policy around welfare reform is
ill thought out or poorly contrived. Indeed, the changes from Incapac-
ity Benefit to the Employment and Support Allowance and the prin-
cipled approach of the Welfare Reform White Paper are a step in the
right direction. However in delivery terms, the output focused, central
agency led approach to worklessness is not achieving as many posi-
tive outcomes as it should be, particularly for the workless individuals



themselves. The current set up of the welfare system presents policy
makers and project developers with significant challenges when it
comes to implementing worklessness projects and more importantly
presents claimants with significant challenges when seeking to move
from benefit to employment.

The challenges section outlined prior to this conclusion has demon-
strated that there are an increasing number of policy and delivery
questions about how we go about reinvigorating the labour market
and subsequently a recognition that significant reform is required in
terms of how we go about tackling worklessness. We see these required
reforms being across five core conclusive themes.

Reform Jobcentre Plus

The largest blockage to more effective policy and delivery solutions to
tackling worklessness is the governmental public body with responsi-
bility for the area, namely Jobcentre Plus. Jobcentre Plus can no longer
continue to be both an administrator of benefit and a broker of employ-
ment. Jobcentre Plus’s current role provides a contradiction between
support to find a job and punishment for those who do not conform

to the system. This dual role is likely to limit the effectiveness of any
policy changes in the Welfare Reform White Paper as it makes claim-
ants wary of support from Jobcentre Plus. CLES believes the function
of the body needs to be reformed creating a national benefits adminis-
trator AND a separate sub-regional employment broker for all benefit
claimants. Additionally Jobcentre Plus does not necessarily have the
capacity nor does it have the required skills in support and brokerage
terms to deal with the challenge of recession and in particular a new
wave of unemployed and workless individuals.

Develop locally focused approaches to worklessness

A significant proportion of the positive work undertaken to tackle and
alleviate worklessness, both identified in this research and in wider
research is undertaken by local partnerships, voluntary and community
sector organisations and social enterprises. There must therefore be

a reality in policy terms of devolution and an enhanced role for local
government and other associated local organisations in the delivery
process. In addition, the local public sector, including local government



are major local employers and skills developers, meaning that employ-
ment brokerage should be effectively tied in with the offer of the public
sector itself. The role of the locality in economic development and par-
ticularly worklessness has taken on added significance with the formali-
sation of the Economic Assessment Duty and the move in area based
funding terms to the Working Neighbourhoods Fund. The Houghton
Review reports further upon devolved responsibility and local flexibil-
ity when it comes to tackling worklessness.

Adopt individualised and personalised approaches

Throughout this research we have highlighted projects that add value in
social and economic terms by adopting individualised and personalised
approaches to tackling worklessness. The issue of returning to train-
ing and employment is a complex one, particularly for those furthest
away from the labour market meaning that one approach to tackling
worklessness will not fit all claimants. Instead project deliverers need
to select and apply a menu of options dependent upon the needs of

the claimant making the role of the adviser crucial in any worklessness
intervention. Again this calls into question the generic approaches
adopted by Jobcentre Plus and thus accordingly requires more individu-
alised, personalised and ultimately localised delivery incorporating ap-
proaches relating to outreach, brokerage and training amongst others.

Provide individualised support from day 1

One of the core barriers to supporting the workless and unemployed
into employment is the process of benefit and support entitlement. At
present individualised support will only become a significant element
of the process of the return to work after six months of claiming Job-
seekers Allowance. This is too long, especially in the current economic
climate, and enables claimants to become disengaged from the process.
Individualised support needs to be offered to claimants from day 1 of
signing onto benefit.

Use qualitative monitoring and evaluation methods

Tackling worklessness is not just about brokering an individual into
employment and counting that output as a success. Along the process
of being engaged in an intervention, an individual passes many mile-



stones relating to confidence, training and changes in lifestyle amongst
others. It needs to be remembered that worklessness is about people’s
lives and livelihoods and not just about a move into employment.
Worklessness interventions and wider welfare reform in the future
must enable these softer outcomes and the distance travelled of indi-
viduals to be measured and monitored. An output driven approach to
delivering local worklessness services can limit the effectiveness of an
intervention and prevent deep rooted worklessness from being tackled.
As a result, services should be designed with a much greater emphasis
on the distance that beneficiaries travel towards the labour market,
undertaking qualitative evaluation involving associated ‘soft’ outcomes.
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Appendix: Worklessness and
welfare reform policy

Policy Date Key messages
No one written off: reforming Aug e New expectations on benefit claimants
welfare to reward responsibility 2008

¢ The replacement of Incapacity Benefit with the Employment and
Support Allowance (ESA)

e Getting more parents into work. Lone parents with older children
will be required to actively look for and take up employment

e The abolition of Income Support and its replacement with the duel
benefit system of JSA and the new ESA

Employment and support March e The Employment and Support Allowance (ESA) will replace
allowance regulations 2008 Incapacity Benefit and Income Support
e Incapacity Benefit and Income Support will continue to be paid to
existing customers
Working for a healthier tomorrow March e Explores links between poor health and worklessness
— Review by Dame C. Black 2008 4 The review advocates early interventions to prevent short-term
sickness absence from progressing to long-term sickness absence
Transforming Britain’s labour Nov The report sets out the key achievements of the New Deal programme
market — ten years of the New 2007 and considers the next steps for New Deal
Deal
Ready for work, skilled for work, Jan Sets out a vision for how the UK economy can deal with global
unlocking Britain’s talent 2008 economic uncertainty
Ready for work, full employmentin  Dec Importance of integrating employment and skills; sustainable
our generation employment for jobseeker; sustainable employment for lone parents;
2007 and sustainable employment for disadvantaged groups
Working Neighbourhoods Fund Nov The WNF replaces the Neighbourhood Renewal Fund (NRF), and will
and new IMD 2007 seek to provide resources to tackle worklessness, increase enterprise
and employment, as well as addressing low skill levels
Opportunity, employment and Nov The importance of an integrated employment and skills system,
progression — making skills work 2007 boosting employers’ and individuals’ commitment to learning and
higher skills
In work better off — Green Paper July Sets out proposals to deliver a step change in the support the
2007 Government offer to those who are most disadvantaged in the labour
market
Welfare Reform Act May Key measures include the introduction of a new Employment
2007 and Support Allowance (ESA), powers to improve the sharing of
information between DWP and local authorities, and changes to the
administration of Housing Benefit
Raising expectations: staying in March A new requirement to participate in education or training until the
education and training post- 16 2007 age of 18
Working for children March  Sets out how the DWP will help parents to lift themselves and their
2007 children out of poverty through employment
A new deal for welfare: 2006 Proposals include: reforming Incapacity Benefits; a roll-out of
Empowering people to work Pathways to Work across the country; extending support to lone
parents and older workers; reforming housing benefit; delivering
support to meet the needs of everyone
Leitch Review 2004 Sets the argument that investment in knowledge and skills is essential
in order for the UK to compete in the global economy
Building on New Deal: Local 2004 Recommendations include greater empowerment of local staff, a

solutions meeting individual needs

flexible menu of provision, balance between rights and responsibilities,
and a more flexible approach for Jobcentre Plus personal advisers.
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CLES offers a unique membership package that means you can pick
and mix from our menu of services to provide a membership package
that meets the needs of your organisation. CLES offers the following
membership areas:

Publications

Keep abreast of the latest policy, new research and ideas by subscribing
to CLES publications. There are four elements to CLES publications and
you can view examples on our website www.cles.org.uk.

Local Work

This publication will give you an insight into the latest developments
in regeneration, economic development and governance (10 issues per
year).

CLES Bulletin
The Bulletin provides a summary of a topical policy issue (10 issues per
year).

Rapid Research
Rapid Research provides swift and incisive analysis of policy trends and
developments, and explores their relevance to regeneration practition-

ers (4 issues per year).

CLES policy papers and other CLES publications

Subscribers will also receive copies of all CLES policy research papers
and any other reports or publications produced by CLES.

Events and training

The events and training membership service provides you with a cost
effective way of paying for events and training places. Our training
programme includes courses on economic development, evaluation,
strategy development and public policy. Our events include networking
events on current policy issues and our annual CLES Summit.

You can build events and training days into your membership package,
giving you the benefit of reduced rates. You choose the number of days
you want to include and then use them to book places on any of our
events over the year.



Enquiry and information service

Whether you want help in answering a query or want to carry out your
own research, the CLES enquiry and information service can help you.
The service offers:

Enquiry service

If you have a query about regeneration or local economic develop-
ment, we can get you the information quickly. You might want to know
about the latest government thinking on employment, search for

best practice case studies on community engagement, or look for the
latest publications about regional strategies — we can answer the most
specific and individual of queries with a turn around time of 3 working
days. The subscription covers 4 enquiries a year.

Members’ website

You can download free of charge all previous and current CLES publica-
tions. You can also access responses CLES has made to a variety of
government consultations.

Online library

Containing over 14,000 items, including books, reports and articles,
the online library can help you with your own research. You can search
the site and receive items on loan. Subscription covers up to 10 re-
quests a year.

Bespoke services

Bespoke briefings

We can provide briefings looking at the policy issues relevant to your
organisation, designing a briefing that exactly matches your needs. You
choose the topics and the regularity of the briefings to meet the needs
of your work.

Policy advice service
This service helps you to decipher and explore what a new policy initia-
tive or challenge could mean for your organisation.

Tailored training
Delivered by our skilled in-house staff, training can be developed to
suit your requirements. Training sessions can be held on or offsite



and range from a couple of hours to two days through to an ongoing
programme of activities.

Tailored research

If your organisation needs to find out the specific implications of a
policy change, CLES can design, conduct and compile research to a
timeframe that suits you. From initial fieldwork to final report, we
deliver quality, focused research in as little as two weeks. We will be
happy to discuss these services with you and provide a cost based on
your requirements.

Contact us

For all enquiries about CLES membership and bespoke services,
contact:

Lyn Stacey

Events & Services Co-ordinator
Centre for Local Economic Services
Express Networks

1 George Leigh Street

Manchester

M4 5DL

0161 236 7036
lynstaceyecles.org.uk






ensuring positive local change



