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Abstract

Worker Profiling and Reemployment Services
Policy Workgroup:

Final Report and Recommendations

The Worker Profiling and Reemployment Services (WPRS) Policy Workgroup was
established in January 1998. The WPRS Policy Workgroup was composed of State, Regional
and Federal workforce development staff. The Policy Workgroup’s charge was to examine the
WPRS system as it has evolved from 1994-98 and provide recommendations to improve its
quality and to make it more effective in achieving its ultimate goal -- enabling dislocated workers
to find new jobs as rapidly as possible at wages comparable to their prior wages. This paper
presents a list of seven recommendations concerning the future direction of the WPRS system.
Incorporated in these recommendations are the opinions solicited informally from stakeholders in
the workforce development system by ETA concerning the document entitled, A National
Dialogue on The Unemployment Insurance Program in the Workforce Development System
(1997). These recommendations address the following major topics: modeling and model use;
how to profile; who and when to refer to reemployment services; what services and how many
services to provide; program linkages between the Unemployment Insurance, Wagner-Peyser
(Employment Service) and Dislocated Worker (JTPA Title 11l) programs; adequacy of funding;
and communication, feedback systems, and reporting.

Co-Editors: Stephen A. Wandner and Jon C. Messenger



Preface

Worker Profiling and Reemployment Services (WPRS) was developed to assist the
workforce development system in facilitating dislocated workers in their efforts to return to
work. Worker profiling is a mechanism to identify workers in need of reemployment assistance
when they first become unemployed. As such, it is a mechanism for early identification of
dislocated workers.

But workforce development programs also have limited funding to assist workers to
return to work. These programs have to make allocation decisions about which individuals to
serve. One alternative is to do so by a first-come, first-served process. This approach, however,
may mean that unemployed workers seeking assistance later in a quarter or later in a program
year may find that there are no resources to serve them even if those individuals have the greatest
need for assistance. Worker profiling attempts to allocate reemployment services week by week
over an entire year, balancing the availability of reemployment services with an objective
measure of the need for these services based on individuals’ risk of long-term unemployment.
Providing services to those workers who would otherwise be unemployed the longest should
increase the efficiency and effectiveness of the provision of reemployment services.

To make WPRS work, there has to be an adequate availability of services. The Twentieth
Century Fund Task Force on Retraining America’s Workforce

... believes that profiling must be carefully designed to identify vulnerable workers . . .
Those who are most likely to be out of work for long periods are identified by examining
their education level, job experience, and conditions in the industry, occupation, or labor
market in which they work. But Congress did not provide adequate resources to finance
the job search assistance or retraining for those the system identified as at greatest risk . . .
While some of the cost of job search assistance and training may be covered by programs
funded under the new one-stop career centers, additional strategies will be needed to help
workers who are identified as “at-risk”for long-term unemployment.*

Thus, worker profiling is a tool to target services and allocate scarce resources for
workforce development programs. As such, it is a tool not only for the United States, but it has
broader applications as well. The Organization for Economic Cooperation and Development
(OECD) has reviewed this approach for its 29 industrial member nations. Reviewing the
profiling experiences of Australia, Canada and the United States, the OECD found:

Evidence on the effectiveness of active labor market policies . . . suggests that they

! Carl E. Van Horn, No One Left Behind: The Report of the Twentieth Century Fund Task
Force on Retraining America’s Workforce, The Twentieth Century Fund, New York, 1996, p. 40.



should be well targeted to the needs of individual job seekers and the labor market, and
that treatment should start as early as possible in the unemployment spell. But offering
individual treatment along with early intervention would be very costly. There is thus a
premium on accurately identifying job seekers at risk.

The early identification of job seekers at risk of becoming long-term unemployed is a
longstanding and basic endeavor of the public employment services (PES). Indeed, good
judgement in this area forms part of the professional competence and work experience of
PES staff. However, a few countries have gone further by introducing more formal
methods of identifying at-risk job seekers and laying out procedures on what to do with
them. This is usually referred to as profiling and is used in this paper to cover the
approach of i) the identification of individuals at risk of long-term unemployment; ii) the
referral to various active labor market programmes.?

During the time period that the WPRS Policy Workgroup report was completing its
charge, the Workforce Investment Act (WIA) of 1998 was enacted into law, culminating a four-
year bipartisan effort of the Administration and Congress to design, in collaboration with States
and local communities, revitalized workforce investment systems. This new legislation sets the
stage for restructuring a multitude of workforce development programs into an integrated
workforce investment system that can better respond to the needs of all of its customers. The
cornerstone of this new workforce investment system is One Stop service delivery, which makes
available numerous employment, training, and education programs in a single, customer-focused,
user-friendly system at the local level.

Though the WPRS Policy Workgroup’s recommendations reflect program names and
terminology as they currently exist, its recommendations very much reflect the spirit of the new
WIA. For example, the Policy Workgroup’s recommendations regarding the need for stronger
linkages among the Wagner-Peyser (Employment Service), Dislocated Worker (Title 111 of the
Job Training Partnership Act), and Unemployment Insurance programs are not only consistent
with, but also likely to be facilitated by the WIA’s focus on developing integrated One-Stop
systems with comprehensive, seamless, responsive service delivery.

WPRS’s focus on providing reemployment services to Ul claimants identified as likely to
exhaust benefits is also continued in the WIA. A new Section 3 (c)(3) of the Wagner-Peyser Act-
-an amendment established by the WIA--requires that the Secretary of Labor ensure that States
provide reemployment services to claimants for whom such services are required as a condition
of eligibility for unemployment insurance (Ul) benefits. The State Wagner-Peyser agency, in
conjunction with other One-Stop partners, should provide services to claimants referred to
reemployment services through worker profiling.

2 The Organization for Economic Co-operation and Development (OECD), Early
Identification of Job seekers at Risk of Long-Term Unemployment: The Role of Profiling, Paris,
1998, p. 9.



In support of this continuing effort to provide reemployment services to dislocated
workers, the Clinton Administration has proposed a Universal Reemployment Initiative in its
proposed Fiscal Year (FY) 2000 Budget. The Universal Reemployment Initiative makes a five-
year commitment to ensure that every dislocated worker can receive reemployment services and
training if they want and need it, and that every Ul claimant who loses a job through no fault of
their own can access core-employment related services through One Stop Career Centers. This
new initiative includes a Departmental request for $53 million specifically to provide increased
reemployment services to Ul claimants, so that by 2004, every unemployed worker who needs
and wants help to get reemployed can get that assistance.

Another example of how the Policy Workgroup’s recommendations fit with the
philosophy of the new WIA is the recommendation to expand profiling to all individuals who file
an initial claim for unemployment insurance (UI) benefits--instead of just those individuals who
actually to receive Ul benefits--to serve the widest possible group of workers. Profiling
individuals who might never receive Ul benefits might not make sense from a program-specific
perspective, but it is fully consistent with the WIA’s focus on providing job seekers with
universal access to a core set of career decision-making and job search tools.

In fact, worker or jobseeker profiling can be used even more broadly than just to refer
dislocated workers to job search assistance services. Worker profiling is also being used to
identify dislocated workers to receive self-employment assistance in eight States, based upon the
results of two demonstration projects.® In addition, recent research has found that worker
profiling would make reemployment bonuses — lump sum payments to dislocated workers who
accelerate their return to work — more effective than when such an offer is less targeted. The
Department of Labor’s Employment and Training Administration (DOL/ETA) is working with
localities to pilot the use of job seeker profiling for welfare recipients to determine their level of
barriers to employment and the intensity of the employment services needed to assist them in
moving from welfare to work.*

# Jon C. Messenger and Stephen A. Wandner, co-editors, Self-Employment as a
Reemployment Option: Demonstration Results and National Legislation, U.S. Department of
Labor, Unemployment Insurance Occasional Paper 94-3, Washington, D.C., 1994. Self-
Employment Assistance (SEA) programs for the unemployed were authorized for five years in
legislation that was scheduled to sunset on December 8, 1998. On October 28, 1998, the
President signed legislation making the SEA program permanent.

* Christopher J. O’Leary, Paul Decker, and Stephen A. Wandner, “Reemployment
Bonuses and Profiling.” W.E. Upjohn Institute for Employment Research, Staff Paper 98-51,
Kalamazoo, Michigan, January 1997. Randall W. Eberts, “The Use of Profiling to Target
Services in State Welfare -to-Work Programs: An Example of Process and Implementation.”
W.E. Upjohn Institute for Employment Research, Staff Paper 98-52, Kalamazoo, Michigan,
October 1997.
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Worker Profiling and Reemployment Services Policy Workgroup
Executive Summary

The Worker Profiling and Reemployment Services (WPRS) Policy Workgroup was
established in January 1998. The WPRS Policy Workgroup is composed of State, regional and
Federal workforce development staff. The Policy Workgroup’s charge was to examine the
WPRS system as it has evolved from 1994-98 and provide recommendations to improve its
quality and to make it more effective in achieving its ultimate goal -- enabling dislocated workers
to find new jobs as rapidly as possible at wages comparable to their prior wages. In response, the
Policy Workgroup has developed seven summary recommendations, which are presented below.

l. Modeling & Model Use: Within State resource constraints, States should update and
revise their profiling models regularly, as well as add new variables and revise model
specifications, as appropriate. The U.S. Department of Labor (DOL) should provide technical
assistance to the States in profiling model development and collect and disseminate best
practices from the States.

One of the primary areas of concern for the Policy Workgroup is the statistical model that
almost all States use to determine the probability that an individual claimant will exhaust
unemployment insurance (UI) benefits. This is a vital stage in the WPRS process because in
order to intervene early in the unemployment spell of a claimant likely to exhaust Ul benefits,
one must be able to accurately identify this population of claimants. As Unemployment
Insurance Program Letter (UIPL) 41-94 explains, at minimum, States must use first payment,
recall status, hiring halls (if used in the State), and either industry or occupation as profiling
variables to identify claimants for the purpose of referral to reemployment services. Other
variables such as unemployment rate, job tenure, and education are recommended but optional.
In the profiling statistical model, each variable has a State-specific weight. In addition, many
States have included additional variables in their profiling models that may warrant inclusion in
the models of other States.

From the experiences of the past few years, the Policy Workgroup has learned that States
generally have not updated their profiling models since implementing their WPRS systems. This
is likely to reduce the accuracy of the models over time--both because of changing conditions in
the State and because the provision of reemployment services to referred claimants gradually
changes the profile of claimants most likely to need services due to the impacts of the services®.

> Marisa Kelso, “Worker Profiling and Reemployment Services Profiling Methods:
Lessons Learned.” U.S. Department of Labor, unpublished working paper, 1998. The provision
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For these reasons, the Policy Workgroup encourages States to update the weights in their models
periodically to reflect changes in their economy and in the demographic composition and labor
market experience of unemployed workers.

1. How to Profile: States should profile all claimants who file an new initial claim to
better serve the widest possible group of dislocated workers. The Policy Workgroup believes
that this change should be implemented in combination with additional resources for
reemployment services (See Recommendation VI). Otherwise the total number of dislocated
workers referred to services via profiling would not increase, since without an increase in
funding for services, as more non-Ul recipients are served, fewer Ul recipients could be
served. Thus, States will need flexibility in implementing this recommendation depending
upon available resources.

As stated above, early intervention is one of the primary objectives of the WPRS system.
Enactment of worker profiling legislation was meant to better meet dislocated workers’ needs for
early reemployment services by using the Ul program to identify those workers most “at-risk of
long-term unemployment and then link them with the services they need to accelerate their
reemployment. In turn, this would increase workers’ total employment and shorten claimants’
unemployment duration, thereby also providing a savings to the Ul trust fund. Moreover, these
studies indicate that job search assistance is most effective when it is provided both intensively
and early in workers’ spells of unemployment.

The combined findings of several State research demonstration projects -- in Minnesota,
Nevada, New Jersey, South Carolina, and Washington -- provide strong evidence that intensive
reemployment services, such as job search assistance services, for dislocated workers is an
effective and efficient use of public resources. All of these projects were conducted as random
assignment experiments (i.e., individuals were randomly placed into either a “participant group”
that received some set of special program services or in a “control group” that did not receive
those services). Although the results varied somewhat across the projects, overall, they showed
the following common results:

. Job search assistance participants found a new job more quickly and the duration
of Ul benefit payments was reduced. Individuals receiving job search assistance
(JSA) found new employment one-half to 4 weeks sooner (depending upon the
State) than similar individuals who did not receive assistance.

of services to referred claimants gradually changes the profile of claimants likely to need
assistance because the impact of the services on participants. For example, reductions in Ul
benefit durations among claimants who are WARS participants will mean that claimants who are
not served will have a relatively higher likelihood of benefit exhaustion, making them relatively
more likely to be referred to services in the future. This is an evolutionary process.

2



. The program was cost-effective for the government. In each State experiment, the
savings in Ul benefit payments plus the increase in tax receipts due to faster
reemployment were more than enough to pay for program costs. Savings to the
government averaged around $2 for every $1 invested in targeted JSA services.

. Shorter job searches did not lead to jobs that paid less. In the two experiments
where earnings data were available, job search participants not only found a job
more quickly, but hourly earnings were similar to those in jobs found by non-
participant workers. This additional employment also resulted in increased total
earnings in the year after the Ul claim.®

Taken together, the strength of these results indicates that providing reemployment services to
dislocated Ul claimants as early in their unemployment spell as possible is of vital importance.

UIPL 41-94 stated that, although claimants likely to exhaust Ul benefits can be identified
prior to receipt of first payment, the Department of Labor recommended referral at the point of
first payment. However, even then the need for early intervention was evident by the fact that the
Department of Labor recommended that claimants be removed from the selection pool after only
four weeks. When one takes into account the amount of time it takes for claimants to receive
their first payment (generally about two weeks but often longer), it becomes evident that this
delay limits the ability of the WPRS system to intervene early in a claimant’s unemployment
spell. Therefore, the Policy Workgroup recommends that States profile all new claimants for
regular compensation at the time when they file a claim for Ul benefits.

I11.  Who and When to Refer: States should accelerate their profiling and referral process
to be certain that those individuals identified as likely to exhaust Ul benefits and referred to
reemployment services truly receive early intervention assistance, and ensure that the WPRS
selection pool is limited to those claimants who are most likely to exhaust Ul benefits. Also,
States should consider using individualized reporting for claimants with high probabilities of
exhausting benefits, especially for conducting Eligibility Reviews. Interstate claimants should
participate in the WPRS system, using an approach that the States and DOL should jointly
develop. In addition, DOL should provide technical assistance to the States in improving their
selection and referral processes and collect and disseminate best practices from the States.

Based upon data from the ETA 9048 Report for Calendar Year 1997, the Policy
Workgroup found that, nationwide, only about one-third of all claimants profiled and

¢ U.S. Department of Labor, Office of the Chief Economist, “What’s Working (and
what’s not): A Summary of Research of the Economic Impacts of Employment and Training
Program,” Washington, D.C., January 1995, p. 49 (Table 2).
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subsequently placed in the ““selection pool™ gets referred to reemployment services.” This is of
great consequence because all claimants in the selection pool have been deemed “likely to
exhaust their benefits.” These data highlight the need for a reexamination of how one determines
which claimants are placed in the selection pool and when reemployment services can be
provided to claimants most in need of assistance. The WPRS Evaluation Report to Congress
found that about one-third of the States did not have the flexibility to change the number of
individuals referred to services based on need. As a result, “. . . areas with relatively low levels
of dislocation served claimants with relatively low probabilities of exhaustion, while areas with
larger dislocations served only those with the highest probabilities of exhaustion.”® To address
this concern, the WPRS Evaluation Report to Congress recommends that:

Both states and ETA should provide greater oversight and ongoing monitoring of
profiling and referral practices to ensure that they are being carried out so that claimants
with the highest probability of exhausting their Ul benefits are given priority for services.®

An analysis of the early stages of the WPRS implementation by Dr. Terry Johnson of the
Battelle Memorial Institute in Seattle prepared for the National WPRS Colloquium drew similar
conclusions. Johnson found that States varied dramatically in the percentage of Ul claimants
referred to reemployment services (from less than 3 percent to more than 75 percent) and in the
scope and intensity of reemployment services provided (from orientation alone to orientation,
assessment, and additional job search workshops). His analysis of the data indicated that States
that use a more highly selective profiling strategy are generally much more likely to provide job
search workshops to referred claimants than States that use a less selective profiling strategy.*™

One way of implementing a “more highly selective profiling strategy” is for States that
have not already done so to consider establishing a “threshold probability”-- a probability of

" This analysis is based on nationwide data from the ETA 9048 Report for Calendar
Year (CY) 1997. This data is presented in Figure 2 of Appendix C of this paper.

& Katherine P. Dickinson, Suzanne D. Kreutzer, and Paul T. Decker, Evaluation of
Worker Profiling and Reemployment Services Systems: Report to Congress, U.S. Department of
Labor, Employment and Training Administration, Office of Policy and Research, Washington,
D.C., 1997, p. E-3.

9 Ibid., p. E-O.

1 Terry R. Johnson, “Reemployment Service Strategies for Dislocated Workers: Lessons
Learned from Research,” Worker Profiling and Reemployment Services (WPRS) System:
National WPRS Colloquium, June 1996: Selected Papers and Materials, U.S. Department of
Labor, Employment and Training Administration, Washington, D.C., 1996.
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exhaustion score below which profiled claimants would not be considered likely to exhaust their
Ul benefits and thus should not be referred to reemployment services. The establishment of such
a threshold probability recognizes the fact that not all profiled claimants who are assigned a
probability score actually need reemployment services, and would establish a mechanism within
State WPRS systems to ensure that these claimants are not placed in the selection pool. This
ensures that the WPRS selection pool is limited to only those claimants who have a relatively
high likelihood of exhausting benefits (as established by the State), which in turn helps to ensure
that available funds for reemployment services are used efficiently. At the same time, it needs to
be recognized that some individuals with low exhaustion probabilities may need services and
have the option of volunteering for services. Consideration should also be given to making
special referrals for claimants found to have been inaccurately profiled (e.g., due to inaccurate
data).

Another major issue considered by the Policy Workgroup concerns which claimants are
being profiled and referred to services and when to refer claimants to services. UIPL 41-94 states
that the Ul agency ultimately will profile all claimants -- intrastate, interstate, ex-service
members, federal workers, and combined wage claimants. Up until now, interstate claimants
have not been profiled; logistical problems resulted in the decision to delay the inclusion of
interstate claimants in the population of claimants who are profiled and referred to services.

Now that State WPRS systems are fully operational, the Policy Workgroup believes that the time
is ripe for considering an expansion of WPRS to serve interstate claimants as well, and that a
pilot test of interstate claimant profiling might be a useful first step in this direction.

IV.  What ServicessHow Many Services: States should continually evaluate the
reemployment services provided to profiled and referred claimants and seek to continually
improve those services by ensuring that these individuals are provided with an orientation and
assessment and receive assistance in preparing individual service plans that will ensure that
they receive additional services tailored to their individual needs. Since the receipt of job
search assistance services has been shown to be cost-effective for dislocated workers, and the
provision of more services generally yields greater customer satisfaction, existing resources
should be allocated to provide these services, and additional resources should be provided to
enable States to provide more intensive, in-depth services to WPRS participants. States should
also consider linking the Ul Eligibility Review process with WPRS to provide for follow-up
with those profiled and referred claimants who are still unable to return to work, and thus
may need further assistance later in their unemployment spell.

States vary widely in the breadth and depth of the reemployment services that are
provided to profiled and referred claimants. According to the WPRS Evaluation Report to
Congress, in three-quarters of the States, a “core” set of mandatory services is required to be
provided to WPRS participants. These required services included a brief (one hour or less)
orientation in virtually all States and, in about half of the States, a group workshop providing



reemployment services--typically, four hours or less.** The report found that:

“In about one-third of these States, almost no claimants were required to participate in
any services beyond the mandatory core services. In contrast, in 45 percent of the States,
more than half of WPRS claimants were required to participate in additional services, as
specified in their service plan. These latter States were more in conformance with ETA’s
‘basic operational concept’ of customized services based on each claimant’s need.”*?

Thus, a third of States were providing only minimal reemployment services--five hours or
less, on average--to WPRS participants. These minimal services are a major departure from the
intensive JSA service strategies tested in New Jersey and other State demonstration projects,
which produced the significant impacts described earlier; therefore, they are unlikely to produce
the desired impacts on WPRS participants in terms of reduced unemployment and early return to
work. In addition to the research results showing that intensive JSA services are cost-effective,
the results of a WPRS customer satisfaction survey conducted for the WPRS Evaluation Interim
Report clearly show that overall customer satisfaction was higher when individual service plans
were created and when claimants received more intensive services.”

Dr. Terry Johnson’s analysis provides some prescriptions for suggested reemployment
services practices based upon the research literature on these types of services:

. Although there is strong evidence that providing intensive reemployment services
early in the unemployment spell is cost-effective, don’t package together any
single set of services and provide them to everyone. This approach will not be as
effective as individually developed service plans.

. Do not target broadly and spread a thin layer of reemployment services over the
broad population. It will have a limited impact. Instead, target selectively and
offer in-depth services to the targeted group. Give people the reemployment
services they need to return to work.

1 Dickinson, Kreutzer, and Decker, 1997, pp. E-3 and E-4.
2 Ibid., p. E-4. Emphasis Added.

3 Evelyn K. Hawkins, Katherine P. Dickinson, Suzanne D. Kreutzer, Paul T. Decker,
and Walter S. Corson, Evaluation of Worker Profiling and Reemployment Services Systems:
Interim Report, U.S. Department of Labor, Unemployment Insurance Occasional Paper 96-1,
Washington, D.C., 1994. See page A-19 of this report for an in-depth description of these
customer satisfaction findings.



. If you offer a job search workshop, make sure it is in-depth. Brief workshops will
not provide real services to the participants.*

In keeping with these research-based prescriptions, the Policy Workgroup recommends
that States provide comprehensive, in-depth reemployment services to WPRS participants, based
upon the development of an individual service plan for each participant. This includes linking
the Ul Eligibility Review process with WPRS to provide a point of follow-up with participants
who may need additional assistance later in their unemployment spell.

V. Program Linkages: For WPRS purposes and as part of the One-Stop initiative,
operational linkages between the Wagner-Peyser Act, JTPA Title 11 and Ul programs should
be further strengthened. The organizations responsible for operating these three programs
should work closely together in the profiling/referral process, the providing of reemployment
services, and in communications and feedback systems.

An issue of great concern to the Policy Workgroup is linkages between employment and
training programs in the operation of State WPRS systems. The WPRS Evaluation Report to
Congress found that, “In many States Ul, ES, and EDWAA [JTPA Title I1] coordinated
extensively in WPRS-related activities.”*® Linkages between the Ul and Wagner-Peyser Act
programs were working relatively well in almost all States, and in 60 percent of the States,
EDWAA was “substantially involved” in at least one major WPRS task. However, in the
remaining 40 percent of States, the linkages between Ul/Wagner-Peyser Act programs with the
JTPA Title 11l program were less well-established.'

For this reason, the Policy Workgroup recommends that operational linkages between
these three programs should be strengthened to better serve their common customer: dislocated
workers. In particular, States should make a greater effort to improve linkages with the JTPA
Title 11l (EDWAA) program on WPRS tasks. As stated in the WPRS Evaluation Report to
Congress, “Such cooperation not only may increase the menu of services available to WPRS
claimants, but will also better align the major source of WPRS funding [for reemployment
services] with EDWAA agencies’ involvement in and ‘ownership’ of the WPRS system.”*’

" Terry R. Johnson, “Reemployment Service Strategies for Dislocated Workers:
Lessons Learned from Research,” Worker Profiling and Reemployment Services (WPRS) System:
National WPRS Colloquium, June 1996: Selected Papers and Materials, U.S. Department of
Labor, Employment and Training Administration, Washington, D.C., 1996, p. 209.

> Dickinson, Kreutzer, and Decker, 1997, p. E-6.
% Ibid.
7 Dickinson, Kreutzer, and Decker, 1997, p. E-8.
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V1.  Funding: Since the provision of intensive and comprehensive reemployment services
increases program effectiveness and customer satisfaction, it is crucial that adequate funds
are devoted to providing these services through State WPRS systems. Additional resources for
reemployment services could be provided through increased appropriations, or through a
reallocation of resources between employment and training fund sources.

The key arguments for increased funding for WPRS reemployment services are based on
findings that show job search assistance services to be cost-effective and valued by customers
who receive these services. We have seen from the experiments in five States that individuals
receiving substantial amounts of job search assistance (JSA) found jobs more quickly, increasing
their employment and earnings. Providing this JSA proved cost effective to the government
sector--due both to savings in Ul payments and to increased tax receipts due to participants’
increased employment.

An impact analysis of the prototype and test States conducted as part of the WPRS
Evaluation confirmed these findings for the three States that had reliable data. The impact
analysis for the WPRS Evaluation Report to Congress indicates that “Estimates based on the
early implementation States provide reasonably strong evidence that WPRS, as it was
implemented in those States, [statistically] significantly reduced Ul benefit receipt.”® On
average, Ul payments to profiled and referred claimants were reduced by more than half a week--
which translates into a Ul savings of about $100 per referred claimant on average. In one of
three States--the State with the most intensive set of services (New Jersey)--the evaluation also
found that WPRS significantly reduced the proportion of Ul benefit entitlement received by
participants by about 2 percentage points and the rate of Ul benefit exhaustion by more than 4
percent, when compared with the comparison group.*

Overall, “WPRS claimants received substantially more services than comparable
claimants who were not referred to WPRS.” For example, these claimants were more likely to
receive assessment services; more likely to receive other types of job search assistance services,
with the specific services depending on the State (e.g., job placements and referrals in Delaware,
job search workshops in New Jersey); and more likely to enroll in the JTPA Title 11l program.
WPRS also changed the timing of services to dislocated workers so that they typically received
services earlier in their unemployment spells.

Despite declining resources provided for the Wagner-Peyser programs over the past two
decades, job search assistance services provided to Ul claimants have been increasing, especially

 |pid., p. E-10.
1 bid,

2 |bid., p. E-9.



in the past few years with the enactment of WPRS legislation. ETA 9002 Report data on job
search assistance services provided to Ul claimants show that ES-provided Job Search Activities
(JSA) for claimants increased 40 percent from PY 1994 to PY 1996--from 1,740,208 claimants
receiving JSA in PY 1994 to 2,306,738 claimants who received JSA in PY 1996. Much of this
increase appeared to be attributable to the reemployment services provided to profiled and
referred claimants through WPRS.# It is clear that the provision of JTPA Title I1I services to Ul
claimants who are dislocated workers has also increased, but specific national figures will not be
available until the revised JTPA reporting system data for Program Year 1998--which will break
out claimants referred through worker profiling as a separate subgroup--becomes available.

Despite these substantial increases in the provision of job search assistance services to Ul
claimants, nationwide, only a third of those profiled claimants in the WPRS selection pool ever
get referred to reemployment services.? Also, while there are modest seasonal fluctuations from
one quarter to another, the most significant finding was the wide variation among States in their
ability to match the supply of reemployment services with the need for these services. While
several States are able to refer more than 90 percent of claimants in the selection pool to
services, other States are unable to refer even 20 percent of these claimants to services.?®
Overall, the Policy Workgroup believes that these data clearly demonstrate the supply of
reemployment services is a significant issue that needs to be addressed, and therefore, that
additional resources need to be devoted to funding reemployment services provided through State
WPRS systems.

The enactment of the Workforce Investment Act of 1998 places great emphasis on
making a core set of employment-related services available through One-Stop Centers. This
offers an important new opportunity to expand funding for job search assistance to serve both
Ul claimants and other job seekers in need of reemployment services.

VII. Communication, Feedback Systems, and Reporting: WPRS data and communications

21 U.S. Department of Labor, Employment and Training Administration, U.S.
Employment Service, “U.S. Employment Service Annual Report: PY 1996 Program Report
Data,” U.S. Department of Labor, December 1997, p. C-3.

22 This analysis is based on nationwide data from the ETA 9048 Report for Calendar
Year (CY) 1997. This data is presented in Figure 2 of Appendix C of this paper.

2 This analysis is based on data for the individual States from the ETA 9048 Report for
the 4™ Quarter of CY 1997. This State-by-State data is presented in Figure 3 of Appendix C.
While there is variation in referral rates within States across quarters (State-by-State 9048 data
for other quarters is not presented in this report), the overall finding of wide variations in WPRS
referral rates across States holds for all quarters in CY 1997.
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should be improved. States should improve the accuracy and timeliness of their reporting
data, improve their WPRS communications and feedback mechanisms, and share data among
State partners. DOL should monitor the WPRS outcomes from State reporting data, and
disseminate data and program analysis to the employment and training system. DOL should
also provide technical assistance to the States in developing their communications, feedback,
and reporting mechanisms, and collect and disseminate best practices from the States.

According to the WPRS Evaluation Report to Congress, virtually all States had
developed an automated data system to track referred claimants’ progress in reemployment
services, and about half of the States developed new data systems specifically for WPRS. In
many cases, however, the Ul data systems and the service providers’ or WPRS-specific data
systems were not linked electronically. This often resulted in duplicate data entry and the need to
resort to paper reports for communicating about the status of WPRS participants. As a result, the
report states that “It is clear that further automation of claimant tracking processes, especially
automated service plans, could make these processes more efficient.”

Since State WPRS systems depend on the coordinated efforts of several different
partners, communication and feedback systems are vital to making sure WPRS works effectively
and serves its customers well. Partners need to keep good records and work to efficiently
exchange the data needed to operate and manage the WPRS system. Also, DOL needs good
reporting and evaluation data, if it is to be able to provide program analysis and best practices
information on WPRS to the entire workforce development system. For all of these reasons, the
Policy Workgroup recommends that the data and communications systems that support WPRS
should be improved as follows: States should report WPRS data as accurately and timely as
possible and share this data among State partners; DOL should monitor the outcomes of profiling
using the ETA 9049 Report and WPRS evaluations; and States should increase the level of
automation of their feedback mechanisms and WPRS operating systems. In addition, a data
validation process for WPRS reports may also need to be created.

# Dickinson, Kreutzer, and Decker, 1997, p. E-5.
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I. Introduction

This paper is the final report of the Worker Profiling and Reemployment Services
(WPRS) Policy Workgroup, a group consisting of program and policy staff from State workforce
development systems, as well as regional and national office staff of the U.S. Department of
Labor (DOL). (See Appendix B for a list of Policy Workgroup members.) The Policy
Workgroup was formed in January 1998 as a direct result of the Unemployment Insurance
Service (UIS) Retreat on the unemployment insurance (Ul) program’s role in the One Stop
System and has met three times to review the background sections of this report and to develop
and revise the recommendations that are presented in the main section of this paper. The full
report provides some background information about the WPRS initiative; reviews the
development and implementation of WPRS from 1994 to the present; considers options for
changes and modifications to the current WPRS system; and presents the recommendations of
the Policy Workgroup for improving the WPRS system.

The creation of the WPRS system represents a major development in the Unemployment
Insurance (UI) program. Throughout its history, Ul has been concerned mainly with providing
temporary compensation to eligible unemployed people while they look for a new job.

Reflecting the economic reality of unemployment, which has been primarily caused by variations
in the business cycle, Ul alleviates economic hardships with temporary income maintenance until
workers are able to return to jobs in their previous occupation/industry or with their last
employer. In the past, Ul rarely got involved with the provision of reemployment services.
However, as economic conditions have changed and permanent dislocations of workers has
become more common, Ul has expanded the scope of its mission to better meet the needs of
dislocated workers who are likely to exhaust their Ul benefits before finding a new job.

WPRS also creates operational linkages between the Ul program and the providers of
reemployment services, e.g., the Employment Service (ES) and the Job Training Partnership Act
(JTPA) programs. Worker profiling serves two functions for service providers. First, it targets
those unemployed workers who are most in need of services and who programmatically qualify
as dislocated workers. Second, the profiling mechanism is a resource allocation device that,
through its flexibility, can precisely adjust the flow of referrals (the need for services) to the
availability of services (supply) from the service providers.

WPRS is also a useful tool for State workforce development organizations. WPRS
allows States to target dislocated workers in need of services before they experience social and
economic problems which may require the provision of more intensive services. It targets
individuals in need of reemployment services without overwhelming program capacities. It can
be a flexible system of referral that can assure service providers with a reasonably steady flow of
individuals in need of their services. WPRS also encourages States to provide a greater amount
of job search assistance (JSA) in their mix of services, which numerous research studies have
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shown to be the most cost effective of all services for dislocated workers.?

In November 1993, the United States Congress enacted legislation which included
provisions requiring each State to implement its own permanent WPRS system. Using statistical
models, the WPRS system identifies dislocated unemployment insurance claimants who are
likely to exhaust their Ul benefits and refers these claimants to agencies that will provide them
with job search assistance. The key is to profile and refer individuals during the early weeks of
their period of unemployment to enable them to find new jobs swiftly.

Overall, WPRS systems consist of four fundamental components.? In brief, these four
components are as follows:

1 Identification of those individuals who are likely to exhaust their Ul benefits, have
difficulty finding new employment, and would benefit from reemployment
services, through statistical profiling models based on individual characteristics
and State and local economic conditions;

Selection and referral to services of those individuals identified via profiling
models as the most likely to exhaust their Ul benefits and become long-term
unemployed;

Provision of reemployment services, such as job search assistance, to individuals
referred to services; and

Feedback of information from service providers to the Ul program on referred
claimants’ participation in services, the types of services they received, and their
employment outcomes.

Through cooperative arrangements between the Ul, Wagner-Peyser Act, and JTPA Title
Il programs, implementation of State WPRS systems was achieved nationwide. WPRS systems
became operational in all States early in 1996.

% See for example, Bruce Meyer, “Lessons learned from the U.S. Unemployment
Insurance Experiments” in Journal of Economic Literature, VVol. 33, March 1995, pp. 91-131.

% An in-depth discussion of these four fundamental components of WPRS systems is
presented in Attachment E of Field Memorandum 35-94, “Worker Profiling and Reemployment
Services Initiative: Basic Operational Concepts” in U.S. Department of Labor, Employment and
Training Administration, The Worker Profiling and Reemployment Services System: Legislation,
Implementation Process, and Research Findings, Unemployment Insurance Occasional Paper
94-4, Washington, D.C., 1994, pp. 87-103.
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The importance of WPRS cannot be overstated since it addresses the needs of dislocated
workers -- a substantial segment of the population of unemployed Americans. Dislocated
workers are workers who have been permanently laid off, face substantial earnings losses due to
their job displacement, and often have difficulty finding a new job.?” Worker dislocation has
become a significant problem in the United States over the past two decades. Global competition
and rapidly-evolving technologies have resulted in the dislocation of millions of workers from
their jobs. The new reality is that a large portion of those who lose their jobs never get them
back. In 1984, the Bureau of Labor Statistics initiated a biennial series of special dislocated
worker surveys to estimate the number of dislocated workers and to discern any trends in worker
dislocation. These surveys revealed that over 2 million individuals are dislocated each year.?®
They also revealed that many dislocated workers had long job tenure with their previous
employer. Research has demonstrated that workers with tenure of three years or longer with their
previous employer have been found to experience longer spells of unemployment and to be more
likely to experience a reduction in earnings of 20 percent or more than workers with less than
three years of tenure.” In light of this, programs like WPRS that are designed to assist
individuals who typically have difficulty finding new employment at wages comparable to what
they had previously been are of the upmost importance. Moreover, since displaced workers are a
more job-ready population than virtually any other population of adults served by employment
and training programs,* job search assistance is a particularly appropriate type of service to
provide to them.

However, now that WPRS has been implemented for at least three years in all States, it is
time to reflect upon the experiences States have had with this new system and recommend
modifications that hindsight indicates would improve the quality of State WPRS systems and
would make them more effective in achieving their ultimate goal -- enabling dislocated workers
to find jobs with wages comparable to the compensation they received in prior employment as
soon as possible. The Employment and Training Administration (ETA) recognizes this need as

2T U.S. Department of Labor, Office of the Chief Economist, “What’s Working (and
what’s not): A Summary of Research on the Economic Impacts of Employment and Training
Programs”, January 1995, p. 47.

% Stephen A. Wandner, “Unemployment and Social Security: Early Reemployment for
Dislocated Workers in the United States”, International Social Security Review, volume 50, 4/97,
p. 96.

# Congressional Budget Office, Displaced Workers: Trends in the 1980s and
Implications for the Future, Congressional Budget Office, Washington, D.C., 1993.

% U.S. Department of Labor, Office of the Chief Economist, “What’s Working (and
what’s not): A Summary of Research on the Economic Impacts of Employment and Training
Programs”, January 1995, p. 47.
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well.

This paper presents a list of seven recommendations concerning the future direction of
the WPRS system. Incorporated in these recommendations are the opinions solicited informally
from stakeholders in the workforce development system by ETA concerning the document
entitled, A National Dialogue on The Unemployment Insurance Program in the Workforce
Development System (1997). These recommendations are based upon more in-depth information
and analysis regarding the development of WPRS, implementation experiences, and relevant
research and evaluation results, which is presented in the “Background Paper on Worker
Profiling and Reemployment Services” in Appendix A.

I1. WPRS Policy Review Process

As noted earlier, UIS held a retreat in March 1997 to consider the role of the Ul program
within an emerging workforce development system based upon One-Stop centers. Among the
issues discussed by Ul staff, ETA Regional Administrators, and staff from other ETA offices
were the following: maintaining connections between the Ul program and the other components
of the workforce development system for reemployment services; providing workers with the
information, skills, and abilities needed to qualify for employment opportunities; and furthering
the goal of reemployment. Participants at the retreat agreed that WPRS clearly is one of the
main points of connectivity between the Ul program and other partner organizations in the
workforce development system.

Soon after this retreat, ETA distributed an early draft of A National Dialogue on the
Unemployment Insurance Program in the Workforce Development System, a paper that provides
a framework for a national dialogue regarding these and other related issues. In this paper, ETA
proposes the exploration of “the potential to devise a system of profiling which could be used at
the initial claim process to characterize all Ul claimants as to the types of services they need, if
any, and to refer them automatically to these services.” Comments on this paper were solicited
from States, local areas (including SDAS), regions, and stakeholders. Of the 34 sets of comments
received by ETA, 15 directly address the WPRS system.®* An employer association known as
the Unemployment Benefit Advisors (now renamed UWC) contributed their insights as well. An
inventory of recommendations was then developed based upon this input, and used as the starting
point for the Policy Workgroup to develop its own recommendations.

One of the important outcomes of the March 1997 retreat was the decision to create the

31 Comments on WPRS were received from States and/or Locals in California,

Connecticut, Florida, Kansas, Maryland, Montana, New Jersey, North Carolina, Ohio,
Pennsylvania, Texas, and Wisconsin.
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Worker Profiling and Reemployment Services (WPRS) Policy Workgroup. The WPRS Policy
Workgroup’s charge was to examine the WPRS system as it has evolved from 1994-98, review
how well it has worked and findings available from the WPRS Evaluation and other research
studies, and then provide recommendations to improve its quality and effectiveness in achieving
its ultimate goal: enabling dislocated workers to find new jobs as rapidly as possible at wages
comparable to their pre-unemployment wages.

I11. Policy Review Policy Workgroup Recommendations

Appendix A of this paper represents the WPRS Policy Workgroup’s review of the
development and results of the WPRS system, based on research, policy and program documents,
and the input from States and other stakeholders regarding the system. The Policy Workgroup
utilized this information along with the knowledge and experience the members bring from their
States, regions, and program offices to develop a set of recommendations concerning the WPRS
system.

The Policy Workgroup has developed seven categories of recommendations, which relate
the four basic components of WPRS described in the first section of this paper.

1 The first two categories of recommendations -- “Modeling and Model Use” and
“How to Profile”-- relate to the first component of WPRS systems, identification
of individual likely to exhaust Ul benefits.

The third category of recommendations -- “Who and When to Refer”-- relates to
the second component of WPRS systems, selection and referral of individuals
who have been identified as likely exhaustees.

The fourth and sixth categories of recommendations -- “What Services / How
Many Services”and “Funding” (for services) -- both relate to the third WPRS
component, reemployment services.

The seventh category of recommendations -- “Communication, Feedback
Systems, and Reporting” -- relates to the fourth components of WPRS, feedback
from service providers to the Ul program.

The fifth category of recommendations -- “Program Linkages” -- emphasizes the
importance of establishing effective operational links between the Ul, ES, and
JTPA (which is now transitioning to the WIA) programs for all four components
of WPRS systems.

An analysis of each of these seven categories, along with the Policy Workgroup’s specific
recommendations for each category, is presented below.
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l. Modeling & Model Use

Summary Recommendation I: Within State resource constraints, States should update
and revise their profiling models regularly, as well as add new variables and revise
model specifications, as appropriate. DOL should provide technical assistance to the
States in model development and collect and disseminate best practices from the States.

One of the primary areas of concern for the Policy Workgroup is the statistical model that
almost all States use to determine the probability that an individual claimant will exhaust Ul
benefits. This is a vital stage in the WPRS process because in order to intervene early in the
unemployment spell of a claimant likely to exhaust Ul benefits, one must be able to accurately
identify this population of claimants. At a minimum, States must use first payment, recall status,
hiring halls (if they are used in the State), and either industry or occupation as profiling variables
to identify claimants for the purpose of referral to reemployment services. Other variables such
as unemployment rate, job tenure, and education are recommended but optional.** In the worker
profiling statistical model, each variable has a State-specific weight. The Department of Labor
encourages States to update the weights in their models periodically to reflect changes in their
economy and the demographic composition and labor market experience of unemployed workers.

From the experiences of the past few years, the Policy Workgroup has learned that several
States have included some additional variables that may warrant inclusion in the models of other
States. Further, States generally have not been able to update their models. For these reasons,
the Policy Workgroup makes the following recommendations:

1. States should update their statistical models.

WPRS statistical models should reflect changes in workforce development programs, the
populations they serve, and the economic conditions in which they operate. A system which is
programmed for conditions at a specific time will not reflect the needs of the claimant population
three years later. The system must reflect not only the level of unemployment, but also the
dynamics of the economy in which industries are expanding and contracting, and firms are
coming into and going out of existence. The economy of 1994 is very different from the
economy of 1999. We have learned that less than 25 percent of States have updated their model

% See Unemployment Insurance Program Letter 41-94 in The Worker Profiling and
Reemployment Services System: Legislation, Implementation Process, and Research Findings,
U.S. Department of Labor, Unemployment Insurance Occasional Paper 94-4, Washington, D.C.,
1994, p. 35.
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in recent years.*®* We recognize that State programming resources are limited and that they have
other priority activities (e.g., reprogramming for the year 2000). However, to the extent that
State resources are available, every two to three years States should update and refine their
models, as appropriate, to maximize their accuracy.

2. States should: 1) use appropriate variables and 2) consider adding new variables and
revising model specifications.

Some States are not using a variable related to the claimant’s occupation to construct their
model. This results in a model based primarily on an industry code and years of job tenure. Such
models may lead to the inaccurate identification of claimants likely to exhaust benefits. An
example of an individual who might be identified as likely to exhaust under such a model is a
worker in a sharply declining industry who works in a high growth occupation. Because of high
demand for individuals with particular, occupation-specific skills, this individual may easily find
a job in another industry. Consequently, it is recommended that States include a variable
designating the occupation that is most applicable for the claimant.

In addition, it would be wise to examine new data available to the States, possibly
including data sources generated through the America’s Labor Market Information System
(ALMIS) investments. These data, and potential future data sources, could assist in the
improvement of profiling models. For example, States have tested and implemented a number of
new variables, such as weekly benefit amount, potential benefit duration, and the time gap
between the work ending date and the Ul claim filed date.

3. The Department of Labor (DOL) should share State and Federal best practices.

DOL should serve as a clearinghouse for information on States’ models and their use.
Best practices should be shared about all aspects of WPRS, including data sources, model
development, variables used and model specifications, and application of these models in a
variety of operational settings.

For example, DOL should distribute a guide of lessons learned based on a comparative
analysis of State efforts to develop and implement profiling variables and model specifications.
Information should be collected regarding the variables that States use, and written and tabular
summaries should be produced and distributed as hard copy and on the DOL ETA web site.
States should share their own innovative approaches in a number of venues, including on the
DOL ETA website.

¥ Marisa Kelso, “Worker Profiling and Reemployment Services Profiling Methods:
Lessons Learned.” U.S. Department of Labor, unpublished working paper, 1998.
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DOL profiling technical assistance staff should also share their findings from working
with a variety of States. They could describe the most efficient and least staff-intensive ways to
update profiling models. Since use of telephone claims and One-Stops are approaches promoted
by DOL, identifying successful WPRS models in States that already adopted these approaches
and technologies and disseminating of best practices is recommended.

4, DOL should provide more technical assistance in improving/updating models.

Technical assistance is currently available to the States to update their models, but it is
seldom requested. Information should be distributed to the States to ensure that they are aware of
the availability of help. In general, this help can guide States in producing the most accurate
model updates at minimum cost and effort. In particular, assistance would be useful for testing
the value of potential additional variables to the model and changing model specifications.

1. How to Profile

Summary Recommendation I1: States should profile all claimants who file an new
initial claim to better serve the widest possible group of dislocated workers. The Policy
Workgroup believes that this change should be implemented in combination with
additional resources for reemployment services (See Recommendation VI1). Otherwise
the total number of dislocated workers referred to services via profiling would not
increase, since without an increase in funding for services, as more non-Ul recipients
are served, fewer Ul recipients could be served. Thus, States will need flexibility in
implementing this recommendation depending upon available resources.

As stated above, early intervention is one of the primary objectives of the WPRS system.
Enactment of WPRS was meant to better meet the need of dislocated Ul claimants for early
reemployment services and to accelerate their reemployment. In turn, this would increase
workers’ earnings and shorten claimants’ unemployment duration, thereby providing a saving to
the Ul trust fund. The combined findings of several State research demonstration projects -- in
Minnesota, Nevada, New Jersey, South Carolina, and Washington -- provide strong evidence that
intensive reemployment services, such as job search assistance services, for dislocated workers is
an effective and efficient use of public resources. All of these projects were conducted as
random assignment experiments (i.e., individuals were randomly placed into either a “participant
group” that received some set of special program services or in a “control group” that did not
receive those services). Although the results varied somewhat across the projects, overall, they
showed the following common results:

. Job search assistance participants found a new job more quickly and the duration
of Ul benefit payments was reduced. Individuals receiving job search assistance
(JSA) found new employment between one-half to 4 weeks sooner (depending
upon the State) than similar individuals who did not receive assistance.
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. The program was cost-effective for the government. In each State experiment, the
savings in Ul benefit payments plus the increase in tax receipts due to faster
reemployment were more than enough to pay for program costs. Savings to the
government averaged around $2 for every $1 invested in targeted JSA services.

. Shorter job searches did not lead to jobs that paid less. In the two experiments
where earnings data were available, job search participants not only found a job
more quickly, but hourly earnings were similar to those in jobs found by non-
participant workers. This additional employment also resulted in increased total
earnings in the year after the Ul claim.*

Taken together, the strength of these results indicates that providing reemployment services to
dislocated Ul claimants as early in their unemployment spell as possible is of vital importance.

UIPL 41-94 stated that although claimants likely to exhaust UC benefits can be identified
prior to receipt of first payment, the Department of Labor recommended referral at the point of
first payment.®* However, the need for early intervention was evident by the fact that the
Department of Labor recommended that claimants be removed from the selection pool after four
weeks. When one takes into account the amount of time it takes for claimants to receive their
first payment (generally, about two weeks but frequently longer), it becomes evident that this
delay constrains the ability of the WPRS system to intervene early in a claimant’s unemployment
spell. For this reason, the Policy Workgroup makes the following recommendation:

Profile all claimants who file an initial claim.

Profiling at the time that workers file Ul initial claims is clearly permitted in the Federal
worker profiling legislation, which calls on States to “establish and utilize a system of profiling
all new claimants for regular compensation that . . . identifies which claimants will be likely to
exhaust regular compensation . . .” Early DOL guidance reflected a concern that some States
might not be able to comply with this requirement immediately. While States overwhelmingly
adopted the DOL guidance, Georgia adopted a WPRS system that profiles initial claimants and
accelerates the provision of reemployment services compared to other States.

¥ U.S. Department of Labor, Office of the Chief Economist, “What’s Working (and
what’s not): A Summary of Research of the Economic Impacts of Employment and Training
Program,” Washington, D.C., January 1995, p. 49 (Table 2).

% See Unemployment Insurance Program Letter 41-94 in The Worker Profiling and
Reemployment Services System: Legislation, Implementation Process, and Research Findings
1994, p. 35.
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Individuals excluded from WPRS because they are not eligible for Ul may still have a
need for reemployment services. Regardless of their eligibility for Ul benefits, these individuals
should be provided resources that enhance their job finding skills. Providing information and
reemployment services to these individuals meets the purpose of the workforce development
system and the One-Stop concept.

Some individuals who will not receive Ul benefits may thus be referred to reemployment
services. Participation of non-beneficiaries is on a voluntary basis and Ul eligibility requirements
do not apply. Nonetheless, these individuals may benefit from reemployment services and
should be made aware of them so they can be served early in their spell of unemployment. This
objective should not diffuse the goal of WPRS to save Ul trust funds, but should serve as an
incentive to invest more dollars into reemployment services.

The potential inclusion of ineligible claimants has led some to question whether new
models would need to be created to take into account the fact that the additional population may
differ significantly from the population of benefit recipients -- in particular, regarding their
potential to “exhaust” benefits, e.g., to remain unemployed for about 26 weeks. If such issues
were to arise, technical assistance from DOL may be needed and should be provided.

The Policy Workgroup recommends that, as resources for making the conversion to
serving all initial claimants likely to need reemployment services become available, States should
begin profiling all claimants filing initial claims. Additional Federal resources for reemployment
services would be needed for this expansion to occur. The Policy Workgroup makes this
recommendation as an approach to accompanying expansion of the WPRS system’s
reemployment services capacity, since without additional resources, earlier profiling may not
result in a greater number of referrals. Rather, it may only yield a change in the mix of the
individuals who are referred to reemployment services -- substituting some non-beneficiaries for
some beneficiaries, which would negatively impact the WPRS goal of saving Ul trust fund
dollars.
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I1l.  Who and When to Refer

Summary Recommendation I11: States should accelerate their profiling and referral
process to be certain that those individuals identified as likely to exhaust Ul benefits
and referred to reemployment services truly receive early intervention assistance, and
ensure that the WPRS selection pool is limited to those claimants who are most likely
to exhaust Ul benefits. Also, States should consider using individualized reporting for
claimants with high probabilities of exhausting benefits, especially for conducting
Eligibility Reviews. Interstate claimants should participate in the WPRS system, using
an approach that the States and DOL should jointly develop. In addition, DOL should
provide technical assistance to the States in improving their selection and referral
processes and collect and disseminate best practices from the States.

Based upon data from the ETA 9048 Report for Calendar Year 1997, the Workgroup
found that, nationwide, only about one-third of all claimants profiled and subsequently placed in
the ““selection pool” gets referred to reemployment services.*® This is of great consequence
because all claimants in the selection pool have been deemed “likely to exhaust their benefits.”

These data highlight the need for a reexamination of how one determines which claimants
are placed in the selection pool and when reemployment services can be provided to claimants
most in need of assistance. The WPRS Evaluation Report to Congress found that about one-third
of the States did not have the flexibility to change the number of individuals referred to services
based on need. As aresult, “. .. areas with relatively low levels of dislocation served claimants
with relatively low probabilities of exhaustion, while areas with larger dislocations served only
those with the highest probabilities of exhaustion.”®” To address this concern, the WPRS
Evaluation Report to Congress recommends that:

Both states and ETA should provide greater oversight and ongoing monitoring of
profiling and referral practices to ensure that they are being carried out so that claimants
with the highest probability of exhausting their Ul benefits are given priority for
services.®

% This analysis is based on nationwide data from the ETA 9048 Report for Calendar
Year (CY) 1997. This data is presented in Figure 2 of Appendix C of this paper.

% Katherine P. Dickinson, Suzanne D. Kreutzer, and Paul T. Decker, Evaluation of
Worker Profiling and Reemployment Services Systems: Report to Congress, U.S. Department of
Labor, Employment and Training Administration, Office of Policy and Research, Washington,
D.C., 1997, p. E-3.

% Ibid., p. E-9.
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An analysis of the early stages of the WPRS implementation by Dr. Terry Johnson of the
Battelle Memorial Institute in Seattle prepared for the National WPRS Colloquium drew similar
conclusions. Johnson found that States varied dramatically in the percentage of Ul claimants
referred to reemployment services (from less than 3 percent to more than 75 percent) and in the
scope and intensity of reemployment services provided (from orientation alone to orientation,
assessment, and additional job search workshops). His analysis of the data indicated that States
that use a more highly selective profiling strategy are generally much more likely to provide job
search workshops to referred claimants than States that use a less selective profiling strategy.*

One way of implementing a “more highly selective profiling strategy” is for States that
have not already done so to consider establishing a “threshold probability” -- a probability of
exhaustion score below which profiled claimants would not be considered likely to exhaust their
Ul benefits and thus should not be referred to reemployment services. This would ensure that the
WPRS selection pool is limited to only those claimants who have a relatively high likelihood of
exhausting benefits, as established by the State.

Another major issue considered by the Policy Workgroup concerns which claimants are
being profiled and referred to services and when to refer claimants to services. UIPL 41-94 states
that the Ul agency ultimately will profile all claimants -- intrastate, interstate, ex-service
members, federal workers, and combined wage claimants. Up until now, interstate claimants
have not been profiled; logistical problems resulted in the decision to delay the inclusion of
interstate claimants in the population of claimants who are profiled and referred to services.

Now that WPRS has been firmly established in all States, the Policy Workgroup makes the
following recommendations:

1. Accelerate the profiling process (early intervention).

Early intervention is critical to ensure claimants receive the assistance they need and have
a chance to become reemployed well before their claims are exhausted. These individuals need
reemployment services when they first become unemployed and it serves no purpose to make
them wait five to seven weeks to be scheduled for reemployment services.

In addition, individuals entering JTPA training or education must be enrolled by the end
of the 13" week following the layoff as one criterion to qualify for needs-based payments. Such
payments may be essential income support for claimants in States that do not provide additional
weeks of benefit payments for individuals enrolled in training programs (e.g., Florida’s Training

¥ Terry R. Johnson, “Reemployment Service Strategies for Dislocated Workers: Lessons
Learned from Research,” Worker Profiling and Reemployment Services (WPRS) System:
National WPRS Colloquium, June 1996: Selected Papers and Materials, U.S. Department of
Labor, Employment and Training Administration, Washington, D.C., 1996.

22



Benefit Payments program). In States which do provide additional training benefits, early
intervention can substantially reduce retraining costs and speed reemployment. An important
outcome of the WPRS individual service planning process is the voluntary referral of dislocated
workers to training and education services. Quarterly WPRS data from the ETA 9048 report
show that these referrals have been at a steady level, with training referrals remaining between 20
and 25 percent of total individuals reporting to services in each quarter of CY 1997.%°

One possibility is to profile and refer workers when they first file an initial claim for Ul
benefits. Another possibility is to initiate a WPRS call-in notice -- telling a claimant to report for
services -- at the time the first payment is made; this process can also be automated. Yet another
possibility when a State utilizes Ul telephone claims is to mail a WPRS notice with a monetary
determination. (The telephone process should be designed to capture all required data elements
for profiling and for a resume, if appropriate. Placement in a talent bank will give valuable
feedback on the individual’s ability to become reemployed.) By contrast, in many States today,
the process is delayed by having to make a call-in for WPRS services only after generating the
notice to make the call at the time of first payment. Obviously, resources will be an important
factor in determining a State’s ability to implement any of these approaches.

The Policy Workgroup recommends that the States attempt to accelerate the profiling and
referral process. We again recognize the cost to States of conversion to this new approach and
that providing services may be constrained by the current level of resources devoted to
reemployment services.

2. Make the selection process more accurate.

States should consider modifying their selection and referral mechanisms to make the
selection process more accurate. One possible option for making the WPRS selection process
more accurate that some States are already using is a “threshold probability”-- a probability of
exhaustion score below which profiled claimants would not be considered likely to exhaust their
Ul benefits and thus should not be referred to reemployment services. The establishment of such
a threshold probability would recognize the fact that not all profiled claimants who are assigned a
probability score actually need reemployment services, and would establish a mechanism within
State WPRS systems to ensure that these claimants are not placed in the selection pool. This
would ensure that the WPRS selection pool is limited to only those claimants who have a
relatively high likelihood of exhausting Ul benefits. At the same time, it needs to be recognized
that some individuals with low exhaustion probabilities may need reemployment services and
have the option of volunteering for such services. Consideration should also be given to

0 This analysis is based on nationwide data from the ETA 9048 Report for Calendar
Year (CY) 1997. Data on referral and reporting to training and education services is presented in
Figure 2 of Appendix C of this paper.
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claimants who are found to have been inaccurately profiled, e.g., due to inaccurate data.

3. Consider claimants with high profiling scores for individualized reporting (especially for
the Eligibility Review Program).

It is clear that, based on various State practices, labor market dynamics, resources and
other issues, each State must determine the best method to serve its clients. The Policy
Workgroup believes, however, that States should consider what kind of referral systems can be
used after early intervention through the WPRS system. It may be useful for States to consider
providing claimants with high to moderate profiling scores (i.e., those above some threshold that
indicates they are likely to exhaust) -- who are not referred to WPRS services -- with
individualized services later in their spells of unemployment, for example, through the Ul
Eligibility Review Program (ERP). Scheduling “second tier” profiled claimants for
individualized reporting would assist in identifying individuals who need training or
reemployment services and would allow for the monitoring of more individuals’ job search
efforts. In particular, as States move to telephone call centers for many of their Ul functions, the
use of in-person reporting should be considered as an option for some services. (It should be
noted, however, that this proposal is outside the scope of WPRS, and can be considered at the
discretion of the individual States.)

4, Determine how and when to incorporate interstate claimants into the WPRS system.

Eligible dislocated workers, especially those from mass layoffs or plant closures, are
eligible for reemployment and retraining services when they need them regardless of where they
live. Claimants should be profiled and referred to appropriate services if they need them to
return to work regardless of where they reside. The systems serving dislocated workers -- JTPA
Title 111, Wagner-Peyser Act, Trade and Ul programs -- should help the nationwide system. A
pilot test of interstate claimant profiling may be the appropriate first step toward subsequent
nationwide implementation.

5. Profiling of additional and reopened claims

The worker profiling provisions in the Social Security Act require that all individuals
filing new claims for benefits must be profiled to determine whether they are likely to exhaust
benefits. Because of this provision, the Policy Workgroup recommends that States consider
profiling individuals who file new additional claims (i.e., claims where there has been
intervening employment since the initial claim) or reopened claims (i.e., where there has been no
intervening employment) and that these individuals be considered for identification, selection
and referral to reemployment services.

IV.  What ServicessHow Many Services
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Summary Recommendation 1V: States should continually evaluate the reemployment
services provided to profiled and referred claimants and seek to continually improve
those services by ensuring that these individuals receive assistance in preparing
individual reemployment plans that will ensure that they receive additional services
tailored to their individual needs. Since receipt of job search assistance services has
been shown to be cost-effective for dislocated workers and the provision of more
intensive services yields greater customer satisfaction, existing resources should be
allocated to provide these services, and additional resources should be provided to
enable States to provide more intensive, in-depth services to WPRS participants. States
should also consider linking the Ul Eligibility Review process with WPRS to provide
for follow-up with those profiled and referred claimants who are still unable to return
to work, and thus may need further assistance later in their unemployment spell.

As was described under Summary Recommendation I, several State research studies
indicate that providing more intensive reemployment services, such as job search assistance, to
dislocated workers is an effective and efficient use of resources. Moreover, these studies
indicate that job search assistance is most effective when it is provided both intensively and early
in workers’ spells of unemployment. Yet, early evaluations of WPRS found that, while States
were usually successful in providing reemployment services to WPRS claimants early in their
unemployment spells, these services were frequently few in number, of short duration, not
intensive, and not very comprehensive.

States varied widely in the breadth and depth of the reemployment services that were
provided to profiled and referred claimants. According to the WPRS Evaluation Report to
Congress, in three-quarters of the States, a “core” set of mandatory services is required to be
provided to WPRS participants. These required services included a brief (one hour or less)
orientation in virtually all States and, in about half of the States, a group workshop providing
reemployment services--typically, four hours or less.** The report found that:

In about one-third of the States, almost no claimants were required to participate in any
services beyond these mandatory core services. In contrast, in 45 percent of the States,
more than half of WPRS claimants were required to participate in additional services, as
specified in their service plan. These latter States were more in conformance with ETA’S
‘basic operational concept’ of customized services based on each claimant’s need.*

Thus, a third of States were providing only minimal reemployment services--five hours or
less, on average--to WPRS participants. These minimal services are a major departure from the
intensive JSA service strategies tested in New Jersey and other State demonstration projects--

* Dickinson, Kreutzer, and Decker, 1997, pp. E-3 and E-4.
2 1bid., p. E-4. Emphasis Added.
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which produced the significant impacts described earlier; therefore, they are unlikely to produce
the desired impacts on WPRS participants in terms of reduced unemployment and early return to
work. In addition to the research results showing that intensive JSA services are cost-effective,
the results of a WPRS customer satisfaction survey conducted for the WPRS Evaluation Interim
Report clearly show that overall customer satisfaction was higher when individual service plans
were created and when claimants received more intensive services.®

Terry Johnson’s analysis drew some similar conclusions.** Johnson found that States
varied dramatically in the percentage of claimants referred to reemployment services (from less
than 3 percent to more than 75 percent) and in the scope and intensity of reemployment services
provided (from orientation alone to orientation, assessment, and additional job search
workshops). His analysis of the data indicated that States that use a more highly selective
profiling targeting strategy are generally much more likely to provide job search workshops to
profiled claimants than States that use a less selective profiling strategy. Some of his
prescriptions about suggested practices follow:

. Although there is strong evidence that providing intensive reemployment services
early in the unemployment spell is cost-effective, don’t package together any
single set of services and provide them to everyone. This approach will not be as
effective as individually developed service plans.

. Do not target broadly and provide a thin layer of reemployment services over the
broad population. It will have a limited impact.

. Instead, target selectively and offer intensive services to the targeted group. Give
people the reemployment services they need to return to work.

. If you offer a job search workshop, make sure it is in-depth. Brief workshops will
not provide real services to the participants.

# Evelyn K. Hawkins, Katherine P. Dickinson, Suzanne D. Kreutzer, Paul T. Decker,
and Walter S. Corson, Evaluation of Worker Profiling and Reemployment Services Systems:
Interim Report, U.S. Department of Labor, Unemployment Insurance Occasional Paper 96-1,
Washington, D.C., 1996. See page A-19 of this report for an in-depth description of these
customer satisfaction findings.

* Terry R. Johnson, “Reemployment Service Strategies for Dislocated Workers: Lessons
Learned from Research,” Worker Profiling and Reemployment Services (WPRS) System:
National WPRS Colloquium, June 1996: Selected Papers and Materials, Washington, D.C.,
1996.
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For these reasons the Policy Workgroup makes the following recommendations:

1. Ensure that profiled and referred claimants create individual reemployment plans.

Profiled claimants who are referred for reemployment services should be required to
complete a comprehensive individual reemployment plan with the assistance of appropriate staff
based upon an individual assessment. The results of these assessments should be analyzed by a
competent workforce development specialist who can guide the individual to the services,
including training, that are determined to be necessary for them to successfully return to the
workforce. Individual plans should be focused on providing appropriate guidance to workers to
get the specific services they need to speed return to employment. Individual reemployment
plans should be automated. They should be available to all service providers and should be
updated as appropriate by all service providers. The focus should be on having a reemployment
plan specifying the mix of services most likely to lead to positive results on customer outcomes.

2. Provide orientation and assessment for claimants reporting to services.

Assessment should be individualized and comprehensive. Referred claimants have been
identified as likely to exhaust their Ul benefits prior to return to the workforce. If the profiling
methodology is rigorous, this probably means that the worker needs more than job information
and referrals. Orientation and assessment are vital in the determination of what further services
are necessary to assist the claimant in reentering the labor force. The focus of these activities
should be on the results achieved in terms of positive customer outcomes for dislocated workers.

3. Allocate sufficient resources so that more intensive job search assistance can be provided.

WPRS is not a program, but a system--a component of the larger workforce development
system--that refers workers found likely to exhaust their Ul benefits to reemployment services.
The key service offered in WPRS is job search assistance, which can help unemployed workers
locate their own new jobs.

Job search assistance is likely to be most effective and efficient when using a design that
links partner agencies and when automation is used to improve operational systems. Efficiency
can be improved through a One-Stop system which brings together all of the participating partner
organizations and resources from all of these partners, including the Wagner-Peyser Act, JTPA
and Ul organizations. While some of these services can better be provided individualized or in a
group setting, the process can benefit from enhanced automation and new system designs may
assist in increasing resource efficiency for the WPRS system. Linking the technology of the
telephone claims process is one option.

4, Increase resources for assessment and reemployment services.
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A critical first step in the provision of reemployment services to claimants is to assess
their strengths and occupational skills in relation to the current labor market before starting a job
search. Even though many assessment and labor market tools have been automated, frequently
individuals need the support and feedback of a peer group setting to fully utilize the information
obtained through automated sources.

Similarly, job search techniques are learned most effectively in a group setting which
allows for interchange and feedback from members. Providing effective assessment and
reemployment services is a staff-intensive effort which can be augmented by automation. It is
critical that sufficient permanent funds are dedicated to this function to allow for the hiring of
permanent, professional, sensitive, and effective staff to assist claimants.

Funding for reemployment services for WPRS can be improved by integrating this effort
into One-Stop center activities -- a process that will be facilitated by the Workforce Investment
Act of 1998. Reemployment service providers, working in partnership and combining their
resources, can serve profiled and referred claimants efficiently and speed their return to work.

By integrating the activities of several related programs, the WPRS partner organizations can
work more effectively and more resources can be successfully targeted to these services and yield
positive results. Additional resources for this endeavor could be made available from various
reemployment service providers. Funding strategies to achieve this objective should be explored.

5. Link the Eligibility Review Program with WPRS.

The Ul Eligibility Review Program (ERP) provides an opportunity for the Ul program to
follow up on the service plan developed after assessment and orientation. This follow-up would
occur for those individuals who participated in WPRS but did not return to work by the time an
ERP was scheduled. Connecting the ERP process to WPRS would provide a point of follow-up
with participants who may need additional assistance later in their unemployment spell. The
result would be a more continuous approach to serving dislocated Ul claimants, ensuring that any
remaining barriers to reemployment are identified and that additional services are provided as
appropriate to assist these individuals in returning to work.

V. Program Linkages
Summary Recommendation V: For WPRS proposals and as part of the One-Stop
initiative, operational linkages between the Wagner-Peyser Act , JTPA Title 111 and Ul
programs should be further strengthened. The organizations responsible for operating
these three programs should work closely together in the profiling/referral process, the

providing of reemployment services, and in communications and feedback systems.

An issue of great concern to the Policy Workgroup is linkages between employment and
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training programs in the operation of State WPRS systems. The WPRS Evaluation Report to
Congress found that, “In many States Ul, ES, and EDWAA [JTPA Title Il1] coordinated
extensively in WPRS-related activities.” Linkages between the Ul and Wagner-Peyser Act
programs were working relatively well in almost all States, and in 60 percent of the States,
EDWAA was “substantially involved” in at least one major WPRS task. However, in the
remaining 40 percent of States, the linkages between Ul/Wagner-Peyser Act programs and the
JTPA Title 11l program were less well-established.*

For this reason, the Policy Workgroup makes the following recommendation:

Strengthen the operational links between Wagner-Peyser Act, JTPA Title 11l and Ul
entities.

Operational linkages between these three programs should be strengthened to better serve
their common customer: dislocated workers. In particular, States should make a greater effort to
improve linkages with the JTPA Title 111 (EDWAA) program on WPRS tasks. As stated in the
WPRS Evaluation Report to Congress, “Such cooperation not only may increase the menu of
services available to WPRS claimants, but will also better align the major source of WPRS
funding [for reemployment services] with EDWAA agencies’ involvement in and ‘ownership’ of
the WPRS system.”*’

The workforce development system at the local level is responsible for the operation of
the WPRS system. It must profile and refer workers, only referring the number of workers that
reemployment service providers can serve during any given week, and referring those workers
who can benefit from those services. Further, as required by PL. 103-152, the workforce
development system must require claimants who are referred to reemployment services to
participate in those services or similar services as a condition of eligibility for Ul unless the
claimant has already completed services or has “justifiable cause” for failure to participate.
Reemployment service providers need to provide sufficiently intensive job search assistance
services to individuals so that they can improve their search for work. In those cases where job
search assistance is not sufficient, there needs to be an established procedure for referring
workers to training and educational services.

This whole system needs to be tied together by having a strong communications and
feedback system, assuring that workers receive all of the reemployment services they need and

* Dickinson, Kreutzer, and Decker, 1997, p. E-6.
% Ibid.
4 Ibid., p. E-10.
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providing feedback to the Ul program to assure that Ul beneficiaries are participating in
appropriate services. The forwarding of information on referred claimants’ participation in
reemployment services from service providers to Ul is essential because the Social Security Act
requires the Ul agency to have methods of administration for obtaining eligibility information
promptly from service providers and for promptly determining Ul eligibility based on this
information. For this reason, the entity providing the reemployment services is to promptly
provide the Ul agency with any necessary information relating to the claimants’ continuing
eligibility for Ul. This information is also critical to ensure participation in reemployment
services and for providing dislocated workers with the appropriate comprehensive service
package that they need to return to productive employment. This entire process requires
extensive inter-program linkages: interpersonal, telephone and automated.

How well WPRS systems work in a community depends on the policy direction and
guidance of local Private Industry Councils or Workforce Development Boards, as well as the
statewide policy direction of State Councils and State Employment Security Agencies. At the
local, State and national level, there needs to be an effort to build and utilize approaches that
assure strong inter-program linkages. DOL should also assist in this effort by distributing
information on best practices, based on operational data, on-site monitoring and program
evaluations.

Linkages among those agencies participating in WPRS can be enhanced by coordinating
and integrating program reporting and program goals. Reporting is being enhanced this year with
new JTPA reporting which began in July 1998 to capture the number of participants who are
referred through profiling and the number of WPRS referrals who receive reemployment services
(called “basic readjustment services” under JTPA Title I11) but do not receive training.

At the same time, the data from the new ETA 9049 Report are becoming available this
year. The data measure the outcomes of the WPRS system including duration of unemployment,
incidence of reemployment and pre- and post-unemployment wages. These new data, together
with the current ETA 9048 report that captures WPRS system flows and the Employment
Service’s data on receipt of reemployment assistance services by Ul recipients, will provide us a
comprehensive picture of the WPRS profiling, referral and reemployment service components
from the perspective of the major participating agencies.

More important, these new data will permit the coordination and integration of the
individual participating agency’s goals under the Government Performance and Results Act
(GPRA). For example, the JTPA performance goals dealing with reemployment and pre-/post-
employment wages will be measurable using the ETA 9049 WPRS report. The WPRS system
has similar performance goals to JTPA Title Ill; it tries to achieve and speed reemployment at
wages similar to pre-unemployment wages. In addition, the Wagner-Peyser Act program is
developing a set of labor exchange measures that will complement the GPRA goals. As a result,
workforce development programs can and should be able to better focus on improving
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performance as they establish real operational linkages for the purpose of WPRS operations.
VI.  Funding

Summary Recommendation VI: Since the provision of intensive and comprehensive
reemployment services increases program effectiveness and customer satisfaction, it is
crucial that adequate funds are devoted to providing these services through State
WPRS systems. Additional resources for reemployment services could be provided
through increased appropriations, or through a reallocation of resources among
employment and training fund sources.

The key arguments for increased funding for WPRS reemployment services are based on
findings that show job search assistance services to be cost-effective and valued by customers
who receive these services. Experiments in five States have shown that individuals receiving
substantial amounts of job search assistance (JSA) found jobs more quickly, increasing their
employment and earnings.”® Providing this JSA proved cost-effective to the government sector--
due both to savings in Ul payments and to increased tax receipts due to participants’ increased
employment.

An impact analysis of the prototype and test States conducted as part of the WPRS
Evaluation confirmed these findings for those States that had reliable data. The impact analysis
for the WPRS Evaluation Report to Congress indicates that “Estimates based on the early
implementation States provide reasonably strong evidence that WPRS, as it was implemented in
those States, [statistically] significantly reduced Ul benefit receipt.”*® On average, Ul payments
to profiled and referred claimants were reduced by more than half a week--which translates into a
Ul savings of about $100 per referred claimant on average. In one of three States--the State with
the most intensive set of services (New Jersey)--the evaluation also found that WPRS
significantly reduced the proportion of Ul benefit entitlement received by participants by about 2
percentage points and the rate of Ul benefit exhaustion by more than 4 percent, when compared
with the comparison group.*

Overall, “WPRS claimants received substantially more services than comparable

% U.S. Department of Labor, Office of the Chief Economist, “What’s Working (and
what’s not): A Summary of Research of the Economic Impacts of Employment and Training
Program,” Washington, D.C., January 1995, p. 49 (Table 2).

* Dickinson, Kreutzer, and Decker, 1997, p. E-8.
* |bid.
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claimants who were not referred to WPRS.™ For example, these claimants were more likely to
receive assessment services; more likely to receive other types of job search assistance services,
with the specific services depending on the State (e.g., job placements and referrals in Delaware,
job search workshops in New Jersey); and more likely to enroll in the JTPA Title 11l program.
WPRS also changed the timing of services to dislocated workers so that they typically received
services earlier in their unemployment spells.

Despite declining resources provided for Wagner-Peyser Act services over the past two
decades, job search assistance services provided to Ul claimants have been increasing, especially
in the past few years with the enactment of WPRS legislation. ETA 9002 Report data on job
search assistance services provided to Ul claimants show that ES-provided Job Search Activities
(JSA) for claimants increased 40 percent from PY 1994 to PY 1996--from 1,740,208 claimants
receiving JSA in PY 1994 to 2,306,738 claimants who received JSA in PY 1996. Much of this
increase appeared to be attributable to the reemployment services provided to profiled and
referred claimants through WPRS.> It is clear that the provision of JTPA Title I1I services to Ul
claimants who are dislocated workers has also increased, but specific national figures will not be
available until the revised JTPA reporting system data for Program Year 1998--which will break
out claimants referred through worker profiling as a separate subgroup--become available.
Despite these substantial increases in the provision of job search assistance services to Ul
claimants, nationwide, only a third of those profiled claimants in the WPRS selection pool ever
get referred to reemployment services.>® Also, while there are modest seasonal fluctuations from
one quarter to another, the most significant finding here is the wide variation among States in
their ability to match the supply of reemployment services with the need for these services.
While several States are able to refer more than 90 percent of claimants in the selection pool to
services, other States are unable to refer even 20 percent of these claimants to services.>*

Overall, the Policy Workgroup believes that these data clearly demonstrate that the supply

5 Ibid., p. E-9.

°2 U.S. Department of Labor, Employment and Training Administration, U.S.
Employment Service, “U.S. Employment Service Annual Report: PY 1996 Program Report
Data,” U.S. Department of Labor, December 1997, p. C-3.

* This analysis is based on nationwide data from the ETA 9048 Report for Calendar
Year (CY) 1997. This data is presented in Figure 2 of Appendix C of this paper.

> This analysis is based on data for the individual States from the ETA 9048 Report for
the 4™ Quarter of CY 1997. This State-by-State data is presented in Figure 3 of Appendix C.
While there is variation in referral rates within States across quarters (State-by-State 9048 data
for other quarters is not presented in this report), the overall finding of wide variations in WPRS
referral rates across States holds for all quarters in CY 1997.
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of reemployment services is a significant issue that needs to be addressed, and therefore, that
additional resources need to be devoted to funding reemployment services provided through State
WPRS systems. Given these findings, the Policy Workgroup makes the following specific
recommendations regarding funding for WPRS:

1. Adeqguate funding for reemployment services is needed for WPRS.

Reemployment service providers have increased the availability of reemployment
services for WPRS participants, working both separately and together. As noted above, job
search assistance services provided to Ul claimants by Wagner-Peyser programs have been
increasing, especially in the past few years with the enactment of WPRS legislation. It is clear
that funding by JTPA Title Il has also increased for serving Ul claimants who are dislocated
workers, but these figures will not be available until the new JTPA reporting system data for
Program Year 1998 becomes available. These two programs have also worked together, as in
some States JTPA funding has been provided to the Wagner Peyser Act entities to provide
reemployment services. However, while resources devoted to reemployment services under
WPRS have increased sharply, it is clear that they are still inadequate to serve the needs of all Ul
claimants identified as dislocated workers.

Adequate funding for reemployment services is necessary for WPRS to achieve its full
potential. This funding needs to be provided in the context of the Workforce Investment System
that is emerging based upon One-Stop Career Centers that have already been established in most
States, and which will now be implemented nationwide under the Workforce Investment Act of
1998. Funding for reemployment services also needs to be adjusted to the changing seasonal
and business cycle ebbs and flows of dislocated workers who are separated by their employers.
Funding needs to be available such that, as the profiling and referral mechanism identifies
declining or increasing numbers of dislocated workers who need reemployment services, the
service providers can accommodate their needs. Funding could be improved, in part, by
increasing the fungibility of resources at the local, State and Federal level -- thus providing the
opportunity to channel more resources into reemployment services for WPRS participants.

2. New resources are needed to ensure adequate funding for WPRS services.

New resources for WPRS services can come from either increased overall funding levels
or the reallocation of existing resources. This new funding should be directed to improve the
effectiveness of the new One-Stop Centers by providing better services to dislocated workers
identified through the WPRS system. This funding could be directed to either the Wagner-
Peyser or JTPA Title 11 entity.

Funding could also be directed from other existing sources. In addition to increasing the

flow of funds, existing funds could be redirected to WPRS-identified dislocated workers. Some
States have already done so. For example, Connecticut and Georgia use some of the Governor’s
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40 percent JTPA Title 111 funds for providing reemployment services to WPRS participants, since
these States have determined that Ul claimants identified by their profiling models meet the
definition of an “eligible dislocated worker.” Other States may be able to use this approach.

The enactment of the Workforce Investment Act of 1998 places great emphasis on
making a core set of employment-related services available through One-Stop Centers. This
offers an important new opportunity to expand funding for job search assistance to serve both
Ul claimants and other job seekers in need of reemployment services.

VII.  Communication, Feedback Systems, and Reporting

Summary Recommendation VII: WPRS data and communications should be
improved. States should improve the accuracy and timeliness of their reporting data,
improve their WPRS communications and feedback mechanisms, and share data
among State partners. DOL should monitor the WPRS outcomes from State reporting
data, and disseminate data and program analysis to the employment and training
system. DOL should also provide technical assistance to the States in developing their
communications, feedback, and reporting mechanisms, and collect and disseminate
best practices from the States.

According to the WPRS Evaluation Report to Congress, virtually all States have
developed an automated data system to track referred claimants’ progress in reemployment
services, and about half of the States developed new data systems specifically for WPRS. In
many cases, however, the Ul data systems and the service providers’ or WPRS-specific data
systems were not linked electronically. This often resulted in duplicate data entry and the need to
resort to paper reports for communicating about the status of WPRS participants. As a result, the
report states that “It is clear that further automation of claimant tracking processes, especially
automated service plans, could make these processes more efficient.”®

Since State WPRS systems depend on the coordinated efforts of several different
partners, communication and feedback systems are vital to making sure WPRS works effectively
and serves its customers well. Partners need to keep good records and work to efficiently
exchange the data needed to operate and manage the WPRS system. Also, the Department of
Labor needs good reporting and evaluation data, if it is to be able to provide program analysis
and best practices information to the workforce development system. For all of these reasons,
the Policy Workgroup recommends that the data and communications systems that support
WPRS should be improved through the following specific actions:

> Dickinson, Kreutzer, and Decker, 1997, p. E-5.
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1. States should report data as accurately and timely as possible and share this data among
State partners.

States need to report data accurately and timely, coordinating this reporting among
agencies to assure that both the profiling/referral and reemployment services data are correct.
These data can be used for State program management purposes and for submission to DOL.
This effort requires the provision of data by all State partners in the WPRS system; some type of
a data validation process for WPRS reports may also be necessary. All State and local partners
should provide micro data to each other for program and reporting purposes while taking all steps
required to assure that the data shared is kept confidential >

2. Monitor outcomes of profiling using the ETA 9049 Report and WPRS evaluations.

The DOL should monitor the outcomes of WPRS from the ETA 9049 Report and from
periodic evaluations of the WPRS system. Upon completion of the current evaluation of WPRS
systems, DOL should fund a new evaluation of the WPRS system in the near future as the first
evaluation will have followed the initial development of the program, up to the point of reaching
a steady-state of program operations, while a new evaluation would examine the continuing,
steady-state operations of WPRS.

3. Automate feedback mechanisms and WPRS operating systems.

States should increase the automation of their communications and feedback mechanisms
for WPRS. These mechanisms are useful for the WPRS system, but they also serve a broader
purpose. They can knit together the separate programs that are part of a One-Stop center, and
offer a way to create a more effective communications system for their workforce development
system. Automation can assure that clients are served more rapidly and effectively, and also
increase the effectiveness of the WPRS system while reducing operating costs.

% State-by-State data presented in Figures 5 and 7 of Appendix C show that some States
are reporting impossible numbers for referred claimants reporting to services and completing
services. For example, the data in Figure 7 show that, for several States, the percentage of Ul
claimants referred to services who completed placement services is greater than 100 percent.
(These data are from the ETA 9048 Report for the 4" Quarter of CY 1997; however, the other
quarters of 9048 data in CY 1997 show similar problems.)
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APPENDIX A.

Background Paper on
Worker Profiling and Reemployment Services

What is “Profiling”?

The Worker Profiling and Reemployment Services system is an early intervention
approach for providing dislocated workers with reemployment services to help speed their return
to productive employment. It consists of two components: a profiling mechanism and a set of
reemployment services.

Worker profiling is based on a set of criteria -- a profile -- that can be used to identify
those Ul claimants who are likely to exhaust their Ul benefits and are at-risk of becoming long-
term unemployed. Those individuals identified as likely exhaustees through worker profiling
will need reemployment services to make the transition to new employment. The profiling
model selects those individuals likely to be dislocated workers out of the broad population of all
new Ul claimants, and refers them to reemployment services early in their unemployment spell.
Referred claimants are provided with a set of reemployment services that is customized to their
individual needs. Follow-up information on referred claimants is collected from service
providers through a feedback loop from the service provider to the Ul program®’. In short, the
worker profiling mechanism assures that dislocated workers are identified and referred to
reemployment services when they first become unemployed. The service providers teach the job
search skills that these workers need to speed their return to productive employment.

Research Findings Leading to WPRS

Prior to the implementation of the WPRS system nationwide, much research was done to
determine the value of a two-part approach consisting of an early intervention profiling system
combined with the provision of job search assistance services to dislocated workers. A series of
demonstration projects was conducted in five States - Minnesota, Nevada, New Jersey, South
Carolina, and Washington. These job search services typically included an initial orientation,
assessment, career counseling, vocational testing, workshops on job search skills, job clubs, and
job referrals and similar services. All were conducted as random assignment experiments in the
best scientific tradition (i.e., individuals were randomly placed into either a “treatment group”
that received some set of program services or in a “control group” that did not). Although the
results varied somewhat, overall, these studies have shown that the combination of early

" U.S. Department of Labor, Employment and Training Administration, The Worker
Profiling and Reemployment Services System: Legislation, Implementation Process and
Research Findings, Unemployment Insurance Occasional Paper 94-4, p. 3.
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identification of dislocated workers and staff-assisted job search assistance services speeds the
transition of these workers into new jobs. Specifically, these studies showed that:

. Job search assistance participants found a new job more quickly and the duration
of Ul benefits was reduced. Individuals receiving job search assistance found
new employment one-half to 4 weeks sooner than similar individuals who did not
receive assistance.

. The program was cost-effective for the government. In each State experiment, the
savings in Ul payments plus the increase in tax receipts due to faster
reemployment were more than enough to pay for program costs. Savings to
government averaged around $2 for every $1 invested in targeted job search
assistance.

. Shorter job searches did not lead to jobs that paid less. In the two experiments
where earnings data were available, job search participants not only found a job
more quickly, but hourly earnings were similar to those in jobs found by those
workers who were not participating in the experiments.>®

In addition, the experiments clearly showed that requiring that those individuals likely to
suffer long-term unemployment to report for early assistance as a condition for receiving Ul
benefits was an important factor in the success of the job search assistance services. Such a
requirement encourages dislocated workers to overcome their natural reluctance to accept the fact
that their layoffs are permanent, and gets them to participate in those services that will help them
take the necessary steps to move into new employment. This requirement also increases the
perceived “cost” of collecting Ul benefits among participants, which spurs those individuals who
can return to work quickly without assistance to do so.

Thus, it should be clear that overall, these five experiments indicate that a worker
profiling and reemployment service system combining early identification of individuals likely to
exhaust Ul benefits with referral to comprehensive job search assistance services will be
effective in helping dislocated workers make a transition to new employment.

Other studies provide additional support for the conclusion early identification plus job
search assistance For example, a Congressional Budget Office (CBO) study analyzing dislocated
worker policies also found job search assistance to be effective, noting that “There is strong
evidence that such [job search] assistance is effective in shortening the time that participants

% U.S. Department of Labor, Office of the Chief Economist, “What’s Working (and
what’s not): A Summary of Research on the Economic Impacts of Employment and Training
Programs”, January 1995, p. 49.
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receive Ul benefits.” Yet another study, by Dr. Bruce Meyer of Northwestern, reviewed a
number of State and Federal experiments testing various combinations of job search assistance
services. Meyer’s study found that “Nearly all of these combinations reduce Ul benefit receipt,
and (when available) increase earnings . . . ”; the study also found that “The main treatments
have benefits to the Ul system that exceed costs in all cases.” Thus, Meyer recommended that:
“...we should consider making job search assistance universal. The exact combination of
services we should include is not completely clear, but job search workshops and individual
attention by the same personnel seem promising.”®*

More evidence supporting the creation of worker profiling and reemployment service
systems can be found from a detailed examination of the New Jersey Unemployment Insurance
Reemployment Demonstration Project (NJUIRDP)® - the results of which provided the primary
foundation for the WPRS initiative. Between July 1986 and June 1987, 8,675 claimants were
chosen to test the impact of three packages of services: (1) job search assistance only, (2) job
search assistance combined with training or relocation assistance, and (3) job search assistance
combined with a cash bonus for early reemployment on their return to work. Eligible claimants
were identified and services were provided through the coordinated efforts of the Ul, Wagner-
Peyser Act, and JTPA Title Ill programs. Participation in reemployment services by chosen
claimants was required by Ul as part of the Ul work test. Eligibility screens were used to
determine who would participate in this experiment. Participation was based upon receiving a
first payment, age (25 or older), tenure (three or more years with previous employer), not being
on temporary layoffs, and not participating in exclusive union hiring hall arrangements. Ten local
offices were statistically chosen as the demonstration sites.

In the New Jersey Demonstration claimants receiving the first service package (job search
assistance only), were required to attend an orientation, have assessment/counseling interviews,
and participate in job search workshops -- 15-hour workshops provided three hours a day for five
days. They were told to maintain periodic contact with the service provider (2, 4, 8, 12, and 16
weeks following the assessment) to discuss their job search activities or to engage in search-

Congressional Budget Office, Displaced Workers: Trends in the 1980s and
Implications for the Future, Congressional Budget Office, Washington, D.C., 1993, p. 37.

% Bruce Meyer, “Lessons from the U.S. Unemployment Insurance Experiments,”
Journal of Economic Literature, Volume XXXIII (March 1995), p. 128.

* |bid., p. 125.

%2 Walter Corson, Paul T. Decker, Shari Miller Dunstan, and Anne R. Gordon, The New
Jersey Unemployment Insurance Reemployment Demonstration Project: Final Evaluation
Report, U.S. Department of Labor, Employment and Training Administration, Unemployment
Insurance Occasional Paper 89-3, Washington, D.C. 1989.
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related activities in the office. Claimants receiving the second service package (job search
assistance plus training or relocation) were informed that they could be provided with classroom
and on-the-job training or relocation assistance in addition to job search assistance. Claimants
receiving the third service package (job search assistance and a reemployment bonus) were
offered the same job search services as the other groups, but also a monetary bonus for rapid
reemployment. Each 