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Background to Expenditure Reviews and Terms of
Reference

BACKGROUND 

1.1The Co-ordinating Group of Secretaries established under the Strategic Management Initiative
identified in "Delivering Better Government" a 

"need for a systematic analysis of what is actually being achieved by the £12
billion in Government resources spent annually" 

and recommended that 

"agreements between the Department of Finance and individual
Departments on delegated authority for programme expenditures (should)
provide a schedule of reviews of expenditure to be carried out during the
currency of the agreements, with the aim of ensuring that each programme of
expenditure is subject to a thorough review at least once every three years".

1.2The Government accepted this recommendation and has approved a programme of reviews
with the twin aims of providing (i) a systematic analysis of what is actually being achieved by
expenditure in each spending programme and (ii) a basis on which more informed decisions can
be made on priorities within and between expenditure programmes. 

STRUCTURE OF REVIEW PROGRAMME 

1.3The reviews were carried out by Working Groups chaired at Principal level and made up of
officers from the policy and user sections of this Department, other Departments, as appropriate,
and the Department of Finance. 

1.4The Working Groups report to a joint Department of Finance / Department of Social,
Community and Family Affairs Steering Group which oversees the programme of reviews. This
Steering Group is chaired by the Secretary-General and is composed of appropriate officers at
Assistant Secretary/Principal levels from both this Department and the Department of Finance.

1.5At the central level, a Steering Committee has been established to oversee the Civil Service
wide programme of reviews and this report has been prepared with this Committee in mind as
the intended audience.

1.6The Back to Work Allowance Scheme (BTWAS) was selected as one of the first schemes to
be evaluated as a follow on to the report prepared by WRC Social and Economic Consultants,
published in November 1997, and having regard to the scheme's primacy in terms of encouraging
and supporting unemployed people to return to work.



TERMS OF REFERENCE 

1.7The Terms of Reference for the review, which were agreed at the outset by the Working
Group, are based on a standard Terms of Reference format which applies to all reviews across
the Civil Service with, of course, appropriate modifications specific to the review in question.
They are as follows:

To examine and report on the BTWAS with view to: 

(a)identifying its objectives. 

(b)considering the extent to which these objectives remain valid and
compatible with the mission and current strategy of the Department. 

(c)evaluating the extent to which these objectives have been achieved, in
particular, the extent to which BTWAS has acted as an incentive towards
seeking and accepting employment or establishing self-employment among
its target groups. 

(d)establishing the level and trend of (i) the cost and (ii) the staffing resources
associated with the scheme activity. 

(e)defining the outputs associated with the Programme activity and
identifying the level and trend of those outputs. 

(f) commenting on how efficiently and effectively the scheme has achieved its
objectives over the short and long-term having regard to:  

• the extent to which it facilitates legitimisation of black economy
working,  

• the sustainability of the jobs supported under the scheme and the
deadweight and displacement factors, and  

• the extent to which people are encouraged to remain on Live
Register for 12 months in order to qualify. 

(g)evaluating the degree to which the objectives warrant the allocation of
public resources on a current and ongoing basis, having regard to any
double funding issues where the job may be supported by other
grants/funding and any other labour force initiatives e.g. Jobstart. 

(h)examining the scope for alternative policy and/or organisational
approaches to achieving the objectives on a more efficient and effective
basis, including measures to limit abuse of the scheme.

(i) specifying suitable performance indicators which can be used to monitor
and evaluate the scheme in the future. 



(j) profiling the factors which lead to success versus those which lead to
failure. 

WORKING GROUP

1.8The Working Group was established in December 1997 and held its first meeting on 9
January 1998. The membership is set out in Appendix A. The Group met on 9 occasions and
submitted their report to the Steering Committee in early July 1998. The report was discussed at
a number of Steering Group meetings since then following which some drafting amendments and
other suggestions were incorporated.

FORMAT OF REPORT 

1.9Having agreed the terms of reference, the Group dealt with each of them individually with a
view to being as concise and as focused as possible in relation to the issues raised in them. The
Report starts with a background note on BTWAS and then deals with each of the terms of
reference in turn. A summary of the main conclusions is provided at the end of the individual
sections relating to the terms of reference. Finally, a summary of the main conclusions and
recommendations is provided at the end of the Report.



2.BACKGROUND TO BTWAS AND DEVELOPMENTS SINCE 1993 

EMPLOYMENT SUPPORT SERVICE 

2.1Up to the introduction of the Employment Support Service in 1993, the Department's
relationship with its unemployed customers was largely seen as a passive one i.e. that of simply
paying weekly income maintenance in pursuance of its primary role. However, that changed
significantly in 1993 with the promotion of an important secondary role involving a strong and
vigorous proactive approach with the emphasis on additional support measures, incentives and
information. The concept of an Employment Support Service comprehends the putting in place
of an extensive package of employment supports aimed at getting long-term unemployed people
back to work where they are job ready or facilitating training or further education where they are
not job ready. In that context, the corner-stone of the Employment Support Service is the
BTWAS. 

2.2Given the traditional passive role of the Department, it could be argued that the functions of
an Employment Support Service, including the delivery of the BTWAS, more appropriately
resided outside the remit of a mainline, income maintenance driven Department. The reasons
why the BTWAS developed as a "social welfare" scheme may be summarised as follows:-

• the absence of a tapered income support acting as a financial cushion between
unemployment and employment was clearly a gap in labour market
programmes, a gap which the Department identified and filled. 

• the Department enjoys a high level of public credibility by virtue of its very
successful track record in delivering large scale services to all parts of the
country through its strong regional and local organisational structure. 

• the Department is closest in operational terms to the target group of long-term
unemployed people and, therefore, is uniquely placed to meet their needs. 

• similarly, the Department is best placed to provide flexible payment methods
which suited the target group. 

• the Department is co-operating at ground level with all of the relevant agencies,
statutory or voluntary, which are contributing to resolving the unemployment
problem.  

• the role of the Jobs Facilitators in identifying and promoting awareness of the
needs of unemployed customers and encouraging them to avail of the
incentives and options best suited to their needs has focused to a large degree
on promoting the BTWAS. 



• more recently, the publication of the Department's Statement of Strategy
entitled "Inclusion, Innovation and Partnership" has highlighted the importance
of promoting a culture of self-sufficiency for those, including the long-term
unemployed, who could be economically active.  

PREVAILING ECONOMIC CLIMATE 

2.3Two of the main features of the economic climate at the time the BTWAS was being
developed were the persistence of long-term unemployment and the acknowledged weaknesses
in the then existing range of labour market programmes targeted at long-term unemployed
people. In the three years prior to the introduction of BTWAS, the proportion of long-term
unemployed included in the Live Register of unemployed people increased from 100,000 to
132,000 i.e. a 32% increase. 

2.4At the same time, the need for fresh thinking on how the then range of labour market
programmes were responding to the challenge presented by those numbers was clear. They
suffered from a lack of real linkages between programmes and emerging employment
opportunities, a lack of meaningful qualifications for participants, and a lack of work experience
related to the real world of work. Consequently, long-term unemployed people found themselves
competing for jobs with well-qualified young people and, furthermore, found that they were not
being successful even in situations where the qualifications required were at basic entry level.

BACK TO WORK ALLOWANCE 

2.5The introduction of the BTWAS represented a radical change in the way services were
delivered to long-term unemployed people in that it encouraged and allowed them, for the first
time, to combine welfare payments with income from employment. The objective of the scheme
is to encourage and facilitate long-term unemployed people to take up employment or self-
employment to enable them to break out of the unemployment cycle. In May 1993, the
Government approved the appointment of Jobs Facilitators in each main Local Office of the
Department and in July 1993 approved the introduction of a pilot BTWAS of 3,000 places. The
role of the Jobs Facilitator is outlined in Appendix B. 

2.6BTWAS was introduced initially as a two year cycle comprising 75% of the existing social
welfare entitlement in the first year followed by 50% in the second year. In 1995, it was extended
to a three year cycle with the addition of a 25% rate for the third year. This was in recognition of
the need to phase out income support in a more gentle manner than the sharp drop in income
experienced at the end of the second year. Participants may retain their secondary benefits
provided that the combined income from employment/self-employment and the BTWAS does
not exceed £250 per week. Secondary benefits include Christmas bonus, fuel and butter
allowances, differential rents, medical card and rent and mortgage supplements payable under the
Supplementary Welfare Allowance Scheme. With effect from April 1994, rent and mortgage
supplements were limited to a maximum of £250 per month. 



2.7On its introduction, the purpose of the BTWAS was seen as -

• to overcome the financial disincentive to taking up employment faced by many
unemployed people by allowing them to keep a proportion of their
entitlements, as a financial "cushion" for a fixed period while they return to
work, and

• to encourage local indigenous industries, local voluntary and community
enterprise groups and local development projects to provide employment for
the unemployed. 

2.8BTWAS was targeted initially at indigenous industries with the potential for creating new
employment e.g. inland fisheries, horticulture and local enterprises and heritage projects.
However, after a few months in operation, it became obvious that the targeted sectors were not
producing sufficient jobs. Given that situation and with a view to ensuring the effectiveness of
the scheme, it was decided at an early stage to extend eligibility to all new jobs. The qualifying
conditions for participation in the BTWAS are set out in Appendix C. 

2.9The Area Enterprise Allowance was introduced in 1992 to encourage people in designated
Partnership areas to start a business. It was considered that special measures were required in the
unemployment black spots represented by the Partnership areas. The Allowance is sanctioned by
the Partnership Companies and paid by the Department of Social, Community and Family
Affairs. It is paid for a period of 12 months and amounts to a weekly allowance equivalent to the
welfare payments the person would have been entitled to on the Live Register. This is to ensure a
family income while the new business is getting underway. The Allowance was originally paid
in 12 designated areas of high unemployment but from January 1998 it was extended nation-
wide. Recipients of the Allowance automatically qualify for the BTWAS which gives a further 3
years of support. 

DEVELOPMENTS SINCE 1993 

2.10The number of places available on BTWAS has been subject to a limit each year.
Nonetheless, the limit has been increased each year since 1993 as follows:

July 1993 - 3,000 
July 1994 - 5,000 
July 1995 - 10,000 
January 1996 - 15,000 
April 1997 - 22,000 (including 1,000 places for people with 

disabilities) 
December 1997 - 27,000  
December 1998 - 29,000 (additional 1,000 places for new pilot scheme for 

very long-term unemployed)

2.11The take-up in BTWAS places since 1993 was as follows:-



Year-Ending Employed Self-Employed Total

31.12.93 31  209  240

31.12.94  1,636  3,180  4,816

31.12.95  3,848  6,272 10,120

31.12.96  7,241  8,904 16,145

31.12.97 11,039  10,062 21,101

31.12.98 14,520 9,733 24,253

30.04.99 15,833 11,256 27,089

The extension of the Area Enterprise Allowance to all parts of the country with
effect from January 1998 has had an impact on the number of BTWAS
participants. It has meant that in 1998 about 2,500 self-employed people who
would have participated on BTWAS (at 75%) were allowed Area Enterprise
Allowance (at 100%) for 12 months while a further 1,500 first year self-employed
BTWAS participants were transferred to Area Enterprise Allowance (at 100%) for
12 months. Both groups will return to or progress to BTWAS during 1999.

Following consultations with Area Development Management, it was decided,
with effect from January 1999, that the Area Enterprise Allowance and the self
employment strand of the BTWAS would be consolidated into a four year
programme called Back to Work Enterprise Allowance. Relevant forms and
explanatory leaflets have been revised and issued to all Social Welfare Local
Offices and Partnership companies. 

2.12In addition to weekly payments, the following supports have been provided under
BTWAS :-

FEBRUARY 1995 
A Technical Assistance and Training Fund was established primarily for self-
employed participants to provide training, assistance with marketing, product
development, preparation of business plans and small items of equipment. In
1998, 2,633 participants were supported by the Fund at a total cost of £1.09
million.

FEBRUARY 1995 
Employment Grants were introduced to encourage the self-employed on the
BTWAS to create a job for an employee who qualifies for BTWA. 199 grants
were made in 1998 at a total cost of £299,861.   



APRIL 1995 
A Joint Loan Fund of £0.5m was established with First Step to provide interest
free loans which are recovered from the BTWAS weekly payments. Mentors are
also appointed by First Step to keep a watching brief on the projects. 228 loans
were advanced to December 1998 totaling £697,015. The management of First
Step are satisfied with the success rate to rate and with repayments on the loans. 

APRIL 1997 
A loan guarantee arrangement was introduced with Credit Unions to facilitate the
granting of loans to people starting a business who have been refused by the larger
financial organisations. To date, over 30 loans have been advanced totaling an
estimated £150,000. 

NOVEMBER 1997 
A support service called Workpath for employees in the Dublin region was
introduced on a pilot basis. This service was not continued due to lack of demand
on the part of participants.      

CHARACTERISTICS OF PARTICIPANTS ON BTWAS 

2.13The following profile of BTWAS participants has been compiled on the basis of data
contained in the WRC Report:-

GENDER

Men comprise the majority of participants in both strands with an overall
participation rate of 87%. The employment strand shows 69% men and 31%
women. In self-employment, women account for only 4% with 96% men.

AGE 
73% of participants are aged between 25 and 44 years. A further 21% are between
45 and 64 years of age while the remaining 6% are under 25 years of age. Women
tend to be younger than men across all age groups. 

STATUS 
68% of participants are married or living with a partner. Just under a quarter
(24%) are single while 8% are either separated, divorced or widowed.

EDUCATION 
The education profile of entrants to the two strands differs. A significantly higher
proportion of the self-employed (39%) than the employed (28%) had left second
level education after completing their junior cycle. Approximately one third of
entrants to the two strands had no second level qualifications. Women, overall,
had higher levels of education than men. 



3.OBJECTIVES AND THEIR VALIDITY

Terms of Reference (a) and (b)

"identifying the objectives of the BTWAS"

“Are the objectives of the scheme still valid and compatible with the mission
and current strategy of the Department?" 

3.1The objectives of the BTWAS are set out as follows in terms of primary and secondary
objectives:-

PRIMARY 

3.2The primary objectives are - 

• the activation of long-term unemployed people to leave the Live Register to
take up employment opportunities and to break out of the unemployment cycle.

• the integration of long-term unemployed people into employment and self-
employment.

 SECONDARY 

3.3The secondary objectives are- 

• to reduce the dependency culture especially in families where the older
generations were also unemployed.

• to increase the number of job outlets and enterprise opportunities for long-term
unemployed people.  

• to encourage long-term unemployed people to gain a foothold in the labour
market while retaining some financial security, thus overcoming the financial
disincentives associated with taking up employment for some people.

• to encourage employers to create sustainable jobs for long-term unemployed
people.

• to provide an incentive to those operating undetected in the black economy by
providing an opportunity for them to voluntarily legitimise their affairs.



MISSION STATEMENT 

3.4The Department's first formal statement of strategy, "Open, Fair and Caring", was published
in 1996. The mission set down at that time was "to promote social well-being through income
and other supports which enable people to participate in society in a positive way". The
objectives of the BTWAS are clearly consistent with each aspect of that mission statement. It
promotes social well-being through activation of the long-term unemployed; it provides an
income support safety net; it provides other supports through the Jobs Facilitators; and it enables
people to participate in society in a positive way by reducing their dependency on the State. 

STATEMENT OF STRATEGY 

3.5More recently, the Department has re-evaluated its strategic direction and, in accordance with
the requirements of the Public Service Management Act, has published a new statement of
strategy "Inclusion, Innovation and Partnership" to cover the years 1998 to 2001. Of
particular note in the new statement is the fact that the mission has not changed since it was first
articulated. The durability of the mission statement applies equally to the BTWAS which is as
compatible with the focus of the Department today as it was when the scheme was first
introduced in 1993.

3.6The Department's current statement of strategy sets out a number of policy aims and two of
these, relating to social inclusion and employment, are of particular importance when
considering the BTWAS:- 

(i) to promote an inclusive society in which people can participate in a positive
way, by understanding the underlying cause of poverty and exclusion and
addressing the needs of those people affected. 

(ii)to ensure that social protection is provided in an employment friendly manner.  

3.7Under (i) above, the Statement of Strategy provides that the Department will promote a
culture of self-sufficiency for those, including the long-term unemployed, who could be
economically active. It is, in part, through the BTWAS that the Department is achieving this
objective. The stated objectives of the scheme in reducing the dependency culture and in
providing a financial safety net to those who engage in employment or self-employment
opportunities are relevant here.   

3.8Three actions set out in the Statement of Strategy are particularly relevant to (ii) above, as
follows:-

(a)to encourage the take-up of further education, training and employment
opportunities by our customers.

(b)to encourage the co-ordination of Government and agency services to facilitate
participation in the labour market.



(c)to liaise closely with the business sector in order to increase the opportunities
for employment of our customers and encourage further enterprise.

Again, it is through initiatives such as the BTWAS and the work of the Jobs
Facilitators that the Department is achieving these objectives. The BTWAS
objectives relate to encouraging the provision of job opportunities and increasing
the number of outlets for the unemployed. Recent initiatives such as the meetings
between the Construction Industry Federation, FÁS, IBEC and the Department, in
relation to the matching of skills to vacancies, is also significant in terms of
achieving the Department's aims with regard to employment. 

CURRENT ECONOMIC CONDITIONS 

3.9The background to the introduction of the BTWAS in 1993 and the prevailing economic
situation at that time have already been outlined in Section 2. That situation has, of course,
undergone a significant change for the better with sustained growth rates in the economy and in
employment. Against this background, it could be argued that the BTWAS is currently operating
in circumstances very different to those in which it was first conceived and that there should now
be less demand for the provision of subsidies or incentives to entice people to take up work. The
point could be made that issues such as deadweight and displacement carry a greater degree of
importance in a situation where there is an ongoing substantial growth in employment. These
issues are considered further later in the report.

IMPACT OF LABOUR MARKET INTERVENTIONS 

3.10The target group for the BTWAS has been clearly defined as the long-term unemployed i.e.
those who have been in receipt of an unemployment payment for at least 12 months. A number
of labour market interventions have been successful in bringing about a reduction in the numbers
of long-term unemployed persons, not least of which is Community Employment which in 1996
was restructured into two distinct options in order to ensure that it was more tightly focused on
long-term unemployed persons. In this context, the BTWAS has also played a significant role in
reducing the number of long-term unemployed. Since its introduction in 1993, the scheme has
encouraged some 47,000 long-term unemployed people to leave the Live Register either
permanently or for at least some period of time. 

3.11Despite interventions in recent years, long-term unemployment still remains a serious
structural problem. In terms of numbers, some 95,000 people (45%) on the Live Register are
signing on for 12 months or more. That cohort of people is characterised by low self esteem, low
motivation, low levels of training and low educational attainments. The jobs currently being
made available in the current employment situation which would be deemed suitable for long-
term unemployed people who may have been out of the workforce for some considerable time
are generally those involving low skill and low pay levels. In the circumstances, it is hardly
surprising that long-term unemployed people in that situation require some form of
incentivisation as part of their intensive treatment if they are to be successfully encouraged out of



the cycle of unemployment and into the world of work. For those who are work ready, the
BTWAS provides the cushion of financial support necessary to manage the difficult transition
from out of work back into work. For those who are not work ready, options such as the Back to
Education Programmes or appropriate FAS training are available in order to upgrade their
training or education to the required level. Consequently, given the structural problem associated
with long-term unemployment, the BTWAS will continue to have an important role in activating
and incentivising long-term unemployed people even in the current economic climate of strong
growth in employment. 

3.12An essential issue for consideration, therefore, is whether, in the absence of the BTWAS, the
target group of long-term unemployed people would, in any event, be in a position to secure
employment in the open economy. In this regard, a small scale in-house survey undertaken in
December 1997 of 100 BTWAS participants found that some 60% had been unemployed for two
years or more. This is in line with the WRC Report which also found that 60% of BTWAS
entrants had been two years or more out of the labour market with some 34% of those three years
or longer without a job. It is questionable, to say the least, whether in the absence of the BTWAS
this group would have had any real prospect of securing employment in the open economy. It
should be noted that this is a view reflected by the Jobs Facilitators in the light of their
experience of operating the scheme.

CONCLUSIONS 

3.13While it is clear that the economic situation has changed considerably since the introduction
of the BTWAS, the Group nevertheless considers that the scheme objectives are still valid and
relevant to the Department in terms of pursuing its mission and current strategy.



4.ACHIEVEMENT OF OBJECTIVES

Terms of Reference (c)

"Evaluate the extent to which these objectives have been achieved and in
particular the extent to which BTWAS has acted as an incentive towards
seeking and accepting employment or establishing self-employment among its
target groups."

IMPACT OF BTWAS 

4.1In considering this terms of reference, it is important to bear in mind that the BTWAS has
since 1993 been highly successful in encouraging over 47,000 long-term unemployed people to
leave the Live Register either permanently or for at least some period of time.

WRC REPORT FINDINGS 

4.2The WRC Report produced a number of findings of specific relevance to this element of the
terms of reference, as follows:-

• Almost 50% of BTWAS entrants had been inactive in seeking work in the
previous 6 months. (The data used in the WRC Report relates to the pre-1995
period.) 

• There was no notable difference between the duration of unemployment of
those in the two strands of the BTWAS. 

• Among the long-term unemployed who had been actively seeking employment
prior to becoming aware of the BTWAS, there is evidence that the small
proportion (18%) of those who actually obtained job offers did not take up such
offers because of the low wages and poor conditions associated with the jobs
on offer. Thus, among the overall intake to the BTWAS there was a significant
minority who had been experiencing an unemployment trap. 

• Prior to entering the BTWAS just under two thirds (62%) of participants had
never participated in a labour market programme. (Again, this relates to the
pre-1995 situation.) 

• 73% of employees would not have taken up employment without the support of
BTWAS. 55% of the self-employed would have remained on the LR. These are
good indicators on the incentive impact of the scheme. Thus, among the intake
to BTWAS one finds two categories of participant; those who had not been



activated by other labour market programmes and those who, despite having
previously participated in at least one labour market programme, had not
subsequently secured employment as a result of their participation. 

• BTWAS acted as an incentive to between 40% and 60% of employers to offer a
job to the long-term unemployed. Of the 47% of employers who indicated that
they had reduced the wages by a proportion of the BTWAS, 26% said that they
had made a partial reduction while 21% had deducted the BTWAS in full. A
further 42% of employers stated that they had made no deduction. The WRC
report also noted the importance of informal recruitment channels in order for
the long-term unemployed to obtain employment. 

• The sustainability of jobs created under the BTWAS is dealt with in greater
detail in Section 8. The WRC Report forecast a survival rate of 35% to 40% for
the employee strand and 60% for the self-employed strand based solely on the
views and expectations of participants who at the time of the survey had yet to
complete their period of support under the scheme. Data on claim terminations
in respect of claims commenced in 1994 and 1995 showed a more favourable
survival rate i.e. almost two-thirds of all jobs survive past the three year cycle
of support. 

• In relation to the Black Economy, the WRC Report found that some 15% of
participants had been active to some extent prior to participation with some 9%
especially active. However, the incomes derived from such activity were
modest to say the least with an average level of income in the region of £1,000
per annum (in 1995 terms). 

4.3On the basis of the WRC findings, it may be concluded that the BTWAS interacts with the
situation of the long-term unemployed in two main ways. Firstly, it activates those who have
become discouraged. Secondly, in the case of the long-term unemployed who were seeking work
but experiencing difficulties in securing suitable employment, the structure of the scheme
provides a critical link into employment and self-employment. 

REVIEW SURVEY 

4.4In a survey undertaken for the purposes of this review of 118 BTWAS participants who
engaged in self-employment, only 15 stated that they would have definitely commenced in the
absence of the supports provided by the BTWAS. This is indicative of a relatively low level of
deadweight associated with the scheme. It is notable in the context of considering the ongoing
validity of the BTWAS, that the great majority would not have re-entered employment in the
absence of the scheme (see table at Appendix D).    



SECONDARY BENEFITS 

4.5While secondary benefits are currently the subject of another review group, the capacity to
retain these in the context of BTWAS was a factor in encouraging 12% to leave the Live Register
(according to the WRC report). Their overall cost is difficult to assess.

CONCLUSIONS 

4.6The Group came to the following conclusions in relation to this element of the terms of
reference:-

• The BTWAS has acted as an incentive towards seeking and accepting
employment as some 47,000 long-term unemployed people have left the Live
Register for at least some period since the scheme's inception in 1993. Some
73% of employees would not have taken up employment without the support of
BTWAS while 55% of the self-employed would have remained on the Live
Register in the absence of BTWAS. 

• The issue of the sustainability of jobs created under the Scheme is critical to its
success in achieving its objectives. Since the introduction of the Scheme in
1993, some 8,200 participants have completed the full three year cycle of
support while a further 13,200 have terminated their claims within the three
years. The Group recognises that further detailed research is required in this
area and notes that a further evaluation of the BTWAS is currently underway.
A particular focus of the current study is the sustainability of jobs created under
the scheme beyond the period of financial support, the reasons for job
terminations and the factors which give rise to successful job outcomes and to
failures. The detailed terms of reference for this evaluation are set out in
Appendix E. 

• The scheme plays an activating role in motivating those that have become
discouraged and, in the case of the long-term unemployed having difficulty in
finding suitable employment, it provides a link into employment and self-
employment. 



5.COSTS AND RESOURCES

Terms of reference (d)

" Establish the level and trend of (a) the cost and (b) the staffing resources
associated with scheme activity "

INTRODUCTION 

5.1This section looks at the cost of the different elements of the supports available under the
BTWAS and at the staffing resources (including costs) associated with delivering the scheme.

5.2BTWAS was initially targeted at 3,000 participants when it was introduced in July 1993. The
limit on places has been increased progressively each year and currently stands at 29,000 for
1999. Details of annual target places and take-up rates are set out in Section 2 of this report.

SCHEME COSTS 

5.3The scheme costs on BTWA since 1993, given in the following table, are effectively gross
annual costs representing weekly BTWAS payments together with expenditure on the range of
other supports available under the scheme. It can be argued that in real terms the net cost of the
BTWAS is neutral on the basis that the scheme costs would have been incurred by way of
unemployment payments in any event.

Year Costs Participants 
1993 £  0.23m (3 months) 240 
1994 £  9.2m  4,816 
1995 £25.2m 10,193 
1996 £39.4m 16,043 
1997 £57.0m 21,089 
1998 £66.6m 24,253

5.4It is worth noting that the average cost of £2,750 per BTWAS participant in 1998 compares
very favourably with the corresponding average cost of, for example, Community Employment
places. Assuming 40,000 places taken up in 1998 at a total cost of £280 million, the average cost
of each Community Employment participant in 1998 was £7,000.

5.5It should also be noted that, since the scheme was introduced in 1993, some 8,200 participants
have completed their period of support under the scheme while a further 13,200 have left the
scheme without completing their period of support. 



5.6The proportion of BTWAS participants receiving the different rates of payment at 31
December 1998 was:- 

10,226 (42%) were getting the 75% rate at an average payment of £74.59. 

7,741 (31%) were getting the 50% rate at an average payment of £50.83.

6,556 (27%) were on the 25% rate at an average payment of £23.47.

The overall average payment for the total number of participants was £55.69.

STAFFING LEVELS AND COSTS 

5.7The average level of staffing and staff costs at Headquarters and at Regional level since 1993
are set out as follows:-

Headquarters

1993: 13 staff (including half-time HEO and half-time APO) at a cost of
£46,028 (three months only in 1993). 

1994: 12.5 staff (including half-time HEO and half-time APO) at a full year
cost of £175,585. 

1995: 14 staff (including full-time HEO and half-time APO) at a cost of
£208,958. 

1996: 14 staff (including half-time APO) at a cost of £214,109. 

1997: 14 staff (including half-time APO) at a cost of £221,530. 

1998: 16 staff at a cost of £251,275. 

It will be seen that while staffing levels have remained fairly static the number of
BTWAS participants has progressively increased. The 14 staff which catered for
10,000 participants in 1995 dealt with 21,000 participants in 1997.

Regions

1993: 18 staff (8 Regional Co-ordinators and 10 Jobs Facilitators) at a cost of
£80,226 (three months only in 1993). 

1994: 28 staff (8 Regional Co-ordinators and 20 Jobs Facilitators) at a cost of
£468,160. 

1995: 39 staff (9 Regional Co-ordinators and 30 Jobs Facilitators) at a cost of
£651,617. 



1996: 40 staff (10 Regional Co-ordinators and 30 Jobs Facilitators) at a cost of
£700,602. 

1997: 40 staff (10 Regional Co-ordinators and 30 Jobs Facilitators) at a cost of
£742,903. 

1998: 40 staff (10 Regional Co-ordinators and 30 Jobs Facilitators) at a cost of
£782,903. 

The costings in respect of regional staff are based on an estimate that 70% of their
time is devoted to BTWAS-related activities.

Available figures in respect of travel and subsistence costs incurred by Jobs
Facilitators are as follows:

1995 £ 117,000 
1996 £ 109,000 
1997 £ 115,000.  

EMPLOYMENT GRANTS 

5.8Employment Grants are paid to self-employed BTWAS claimants who become employers
and take on an employee under the BTWAS. The grant is equal to the remaining 25% of the self-
employed person's BTWA. It is paid in two parts; 50% after 13 weeks employment and 50%
after 39 weeks employment. Expenditure, number of grants and average amount of grants is as
follows:-

1995 £103,920 77 Grants Average £1,349 
1996 £205,622 137 Grants Average £1,500 
1997 £308,655 202 Grants Average £1,528 
1998 £299,861 199 Grants Average £1,506 

The expenditure shown is included in scheme costs above.

FIRST STEP LOANS 

5.9First Step loans are made to BTWAS participants who require seed capital in order to
establish their own business. Loan repayments are made through deductions from the BTWA. To
date, £813,000 has been loaned (257 loans at an average of £3,163 each) and £ 276,822 has been
repaid by way of weekly deductions. The balance of loans outstanding is £223,178. The
Department's contribution to this loan guarantee arrangement is limited to £250,000. 



TECHNICAL ASSISTANCE AND TRAINING GRANTS 

5.10These grants enable self-employed participants to undergo specialised training or to
purchase small items of equipment prior to setting up their business. A contribution is sought
from the claimant when purchasing capital items. Expenditure since 1995 is as follows:-

1995 £252,350 
1996 £622,636 
1997 £925,286 (2,904 grants @ average of £318) 
1998 £1,090,000 (2,633 grants @ average of £417) 

WORKPATH 

5.11In 1997 a pilot programme in the Dublin area was launched, in association with REHAB to
provide a transitional support service to the long-term unemployed taking up employment with
the support of BTWAS. The support provided includes advice on money management,
entitlements, taxation and motivation attitudes. 

CONCLUSION 

5.12As already indicated above, the costs associated with the Scheme are gross costs from which
it is very difficult to deduce net scheme costs. The further evaluation of the BTWAS which is
underway at present will as part of its terms of reference determine unit Exchequer costs for all
employments arising from the scheme and from all full term employments. 



6.OUTPUTS

Terms of Reference (e) 

"defining the outputs associated with the Programme activity and identifying
the level and trend of those outputs."

6.1For the purpose of this review, the Group defined outputs as consequences, beneficial or
otherwise, which flow from the BTWAS impact on the wider environment in which it operates
as an important and successful labour market initiative. In that context, the following outputs
have been identified and assessed, as far as practicable, in terms of level and trend. The Group
points, however, to the difficulties inherent in measuring outputs. 

EMPLOYMENT GROWTH 

6.2The Group considered the extent to which the BTWAS has contributed to the strong
employment growth which has been a significant feature of the successful Irish economy in
recent years. In the five year period since 1993, the number of people in employment has
increased by some 220,000 and this trend is due to continue in the medium term with a further
increase of 120,000 expected over the next three years. Since BTWAS was introduced in 1993,
the number of places have been progressively increased from its initial target of 3,000 places to
its current 1999 target of 29,000 places. In its five years of operation, it has assisted a total of
some 47,000 people in taking up employment as either employees or as self-employed persons.
In addition, a number of self-employed BTWAS participants have taken on unemployed people
themselves under the scheme thus further enhancing the numbers in employment arising from the
Scheme.

6.3However, in assessing the impact of BTWAS in terms of its contribution to employment
growth, the Group accepted that factors such as displacement and sustainability of jobs created
under the Scheme make it difficult to be precise about the overall BTWAS contribution. The
conclusions of the WRC Report on those issues (displacement rates of 5% for employees and
12% for the self-employed; sustainability rates of 35-40% for employees and 60% for the self-
employed) suggest that there has been a contribution - perhaps a sizeable one - however difficult
it may be to quantify. The Group noted that the outcomes from the current evaluation of the
BTWAS which will focus particularly on the issues of displacement and sustainability should
provide a more accurate assessment in this regard.

IMPACT ON LIVE REGISTER 

6.4The substantial growth in employment already referred to obviously has had and will continue
to have a beneficial effect on the level of unemployment. However, given the impact of annual
migration and increased participation levels, the decline in unemployment will be modest



relative to the growth rate in employment. The Live Register of unemployed persons for April
1999 at 196,200 is the lowest it has been at any time since September 1983. It shows a reduction
of over 35,000 compared to the same month last year. Furthermore, the number of long-term
unemployed has been falling at an annual rate of almost 20,000 in the past two years. Given the
focus of BTWAS in targeting long-term unemployed people, its contribution to the falling levels
of unemployment must be acknowledged. The Group noted that in the monthly Live Register
Reports to Government, reference is consistently made to the success of employment support
measures in reducing the figures, in addition to factors such as the ongoing buoyant economy
and the impact of the Employment Action Plan. 

SUSTAINABILITY OF JOBS 

6.5The sustainability of jobs created under the scheme beyond the period of financial support is
an important output in terms of its impact on overall economic growth and continuing the
downward trend in the Live Register. This issue is dealt with in some detail in Section 7. The
WRC Report forecast a survival rate of 35% to 40% in the case of the employee strand and an
estimated 60% survival rate for the self-employed strand. These are estimated rates due to the
fact that the analysis was based on the views and expectations of participants none of whom had
completed their cycle of support at the time of the survey conducted by WRC. Two small in-
house surveys carried out recently showed far better results. 100 expired claims surveyed in July
1997 showed 85% still in employment or self-employment while 58 claims examined in March
1998 showed 91% still in employment or self-employment after their period of support had
expired.

6.6The further evaluation of the BTWAS which is already underway will focus on how
sustainable the jobs created under the Scheme are into the future, the extent to which the
BTWAS has assisted in the creation of sustainable jobs, and the factors which give rise to
successful job outcomes and to failures. The further study will also examine the extent to which
the lack of financial or non-financial supports has contributed to job terminations.

EXCHEQUER TAX GAINS 

6.7The advantages to the Exchequer of people being at work as opposed to being on the Live
Register are obvious. Apart from the savings arising on social welfare expenditure, gains to the
Exchequer arise under a number of headings including PAYE and PRSI paid in respect of
BTWAS employees, PRSI paid by BTWA self-employed, PAYE and PRSI paid in respect of the
employees of BTWA self-employed, as well as additional indirect taxes such as VAT and excise
duty paid by participants on the basis that they experienced an increase in disposable income as a
result of being on the BTWAS. 

6.8The WRC Report (Chapter 7) considered these issues in some detail and made an estimate of
cumulative inflows to and outflows from the Exchequer. Those estimates showed that, at the
time of the survey, cumulative financial inflows to the Exchequer (excluding the cost of social
welfare payments foregone) amounted to almost £1,500 per participant over their participation



period. Over half that amount was accounted for by personal PAYE and PRSI payments. The
estimates framed by WRC demonstrate the potential for Exchequer tax gains even in situations
where there is little expectation of tax liabilities given the size and nature of the self-employment
venture or the paid employment.     

EMPLOYMENT CREATION THROUGH THE SELF-EMPLOYMENT STRAND 

6.9One of the most positive 'spin-offs' to come out of the self employment strand of BTWAS is
the fact that many of these projects are creating new jobs, some of which are being recruited
from the long-term unemployed. The survey carried out for the purposes of this review shows
that 21% of the self-employed had created jobs and a further 39% claim to have potential to
employ people. 

IMPROVED INTER AGENCY LIAISON 

6.10Communication among the various agencies involved with unemployed people has
improved greatly since the introduction of the Scheme. It has helped the image of the
Department in developing its employment support policies and created goodwill and support
among communities who in the past have felt isolated and excluded.

BLACK ECONOMY 

6.11Section 7 of this Report deals specifically with black economy working and the extent to
which it has been influenced by the availability of the BTWAS. That Section concludes that the
availability of the BTWAS has directly resulted in the legitimisation of a proportion of economic
activity previously undertaken in the black economy. Those who do avail of the opportunity
afforded by the BTWAS to voluntarily regularise their activities derive a benefit to themselves
and ultimately to the State. It is the experience of Jobs Facilitators that those who opt out of the
black economy in favour of the BTWAS are unlikely to return. 

PROGRESSION FROM COMMUNITY EMPLOYMENT 

6.12Experience to date shows that BTWAS has been vital in helping people progress from
Community Employment into full open employment. Many of the long-term unemployed (3
years plus) are not ready for full employment and the CE/BTWAS route has been successful in
helping people make the difficult transition from unemployment into employment. In addition,
many unemployed people use BTWAS as a means of progressing from the educational
initiatives, such as VTOS and BTEA, into employment once their educational qualifications have
been upgraded to the required standard.



CONCLUSIONS 

6.13The Group identified a number of important outputs associated with the BTWAS which in
themselves are difficult to quantify. The BTWAS has assisted in the following areas:-

• a contribution to the reduction in the Live Register, 

• a contribution, although difficult to quantify, to overall employment growth, 

• a contribution to overall Exchequer returns, 

• improved communication and liaison with other agencies, and 

• a reduction in black economy working by providing an opportunity to those
wishing to voluntarily legitimise their affairs. 



7.EFFICIENCY AND EFFECTIVENESS

Terms of Reference (f)

"commenting on how efficiently and effectively the Programme has achieved
its objectives over the short and long-term having regard to:

• the extent to which it facilitates legitimisation of black economy working 
• the sustainability of the jobs supported under the scheme and the

deadweight and displacement factors
• the extent to which people are encouraged to remain on the Live Register

for 12 months in order to qualify.”

INTRODUCTION 

7.1This section looks at the extent to which the BTWAS has achieved its objectives in relation to
four specific factors i.e. its impact on the black economy, the sustainability of jobs under the
scheme, deadweight and displacement factors, and the issue of people being encouraged to stay
on the Live Register for at least 12 months in order to meet the eligibility requirements of the
scheme. 

IMPACT ON BLACK ECONOMY 

7.2One of the secondary objectives of the scheme, as identified by the Group, is to provide an
incentive to those operating undetected in the black economy by providing an opportunity for
them to voluntarily legitimise their affairs. While this was not identified as a primary objective
when the scheme was being designed, it is nonetheless an important aspect of the scheme that an
opportunity of that nature is being provided for those who may wish to avail of it.

7.3There is no doubt that a proportion of people in receipt of unemployment payments operate in
the black economy for a number of different reasons. The extent of their participation is,
however, unknown and undocumented. The WRC Report stated that a European Commission
supported investigation of the black economy in Ireland found that the main core of the Irish
black economy must lie with the self-employed and those PAYE workers who have a second
undeclared job. 

7.4The WRC Report found that between 9% and 15% of BTWAS participants had been involved
in the black economy prior to entering the scheme, of whom almost 90% were in the self-
employment strand. It also found that when job seeking behaviour was taken into account, just
6% of participants were working for more than 50 days in the black economy and not seeking
work prior to becoming aware of the BTWAS. It is clearly in regard to these cases that the



BTWAS may be seen as having had a role in encouraging black economy participants to
legitimise their situation. 

7.5The survey undertaken for the purposes of this Report showed that 29% of self-employed
participants admitted to black economy activity prior to entering the BTWAS. In most cases,
however, black economy activity was indicated by those surveyed as being very intermittent. 

7.6On the basis of data available as to the probable status of participants in the absence of the
BTWAS, the WRC Report estimated that about 60% of participants with a prior involvement in
the black economy would have legitimised their operations at some point even without the
assistance of the BTWAS. In policy terms, therefore, the main effect of the introduction of the
BTWAS was to influence the remaining 40% who would have continued to operate in the black
economy. On that basis, it may be concluded that the availability of the BTWAS has directly
resulted in the legitimisation of a proportion of economic activity previously undertaken in the
black economy.  

SUSTAINABILITY OF JOBS 

7.7As has already been indicated in this Report, the findings of the WRC Report in relation to
the sustainability of jobs were limited due to the fact that the analysis was based solely on the
views and expectations of participants, none of whom had at the time of the survey completed
their three year cycle of support under the scheme. The WRC Report forecast a survival rate of
35% to 40% for the employee strand and an estimated 60% survival rate for the self-employed. 

7.8Analysis of data on claim terminations since the WRC survey, however, shows a more
favourable survival rate than that forecast by WRC. The following tables show a survival rate of
62% and 65% in respect of claims commencing in 1994 and 1995 respectively showing that
almost two-thirds of all jobs survive past the three year cycle of support :-

Total claims (employees and self-employed) commenced in 1994 was 4,835.

Terminated in 1994: 309 (6.4%) 
Terminated in 1995: 692 (14.3%) 
Terminated in 1996: 661 (13.7%) 
Expired in 1997: 2,991 (61.8%) 

Total claims (employees and self-employed) commenced in 1995 was 6,488.

Terminated in 1995: 405 (6%) 
Terminated in 1996: 994 (15%) 
Terminated in 1997: 846 (13%) 
Expired in 1998: 4,201 (65%)



7.9Data obtained by WRC from former employees, the employers of former employees and Jobs
Facilitators pointed to a multiplicity of reasons for the cessation of employment. For employees,
the short-term nature of the job featured prominently; 40% said they were either let go or that the
job obtained under the BTWAS was not permanent. Just over one fifth of the employers cited the
temporary nature of the job. However, over half of employers cited either personal reasons or
employees leaving to take up other jobs as factors associated with the loss of employment. Jobs
Facilitators' views of the reasons for the loss of employment focused on job dissatisfaction and
low pay.

7.10A similar set of analyses was undertaken in respect of the self-employed. A comparison of
survivors with those who had ceased trading showed that there were five factors which were
positively associated with survival, as follows: 

• completion of an apprenticeship, 

• business would have started in any event without the BTWAS, 

• nature of premises used, 

• turnover, and

• use of professional assistance e.g. with bookkeeping/financial management.

Two negative factors were also identified - (i) the level of competition (businesses
with no competitors were more likely to fail) and (ii) prior participation in an
enterprise programme. 

7.11Relevant features of the further evaluation of the BTWAS are a strong focus on the
sustainability of jobs created under the Scheme beyond the period of financial support, the extent
to which the BTWAS has assisted in the creation of sustainable jobs, the factors which have led
to successful job outcomes, and the extent to which the Scheme might be improved so as to
maintain sustainability and reduce the level of premature terminations. This evaluation is
currently underway and is expected to be completed in early 2000. The terms of reference for
this study are set out in Appendix E. 

DEADWEIGHT AND DISPLACEMENT 

7.12In considering deadweight and displacement factors relative to the BTWAS, the Group had
no option but to rely exclusively on the findings of the WRC Report. Chapter 6 of that Report
considered those factors in some detail.

7.13Deadweight is defined as the extent to which intended effects of a policy intervention would
have occurred in the absence of the intervention, while displacement may be defined as the
extent to which a business in receipt of a subsidy takes business from other unsubsidised
businesses. Deadweight and displacement effects play an important role in determining the



overall cost and effectiveness of labour market programmes. However, there are significant
difficulties associated with their measurement. As a result, there is variation in the
methodologies used in different studies and, consequently, estimates of these effects vary across
evaluations of similar programmes. 

7.14The WRC Report calculated the following estimates insofar as the BTWAS was concerned:-

DEADWEIGHT 
Employee strand - ranged from 27% to 52%. 
Self-employed strand - ranged from 31% to 58%. 

DISPLACEMENT 
Employee strand - 5% 
Self-employed strand - 12%

The Group noted that these overall levels of deadweight were assisted by the strict
application of the scheme conditions relating to late claims. To date, some 3,500
late applications have been refused.

7.15In the employee strand, the assessment of deadweight can be approached from the
perspective of the long-term unemployed obtaining a job under the BTWAS (i.e. from the supply
side) and from the perspective of firms recruiting under the BTWAS (i.e. from the demand side). 

7.16For employees, deadweight for benefit is defined as the proportion of participants indicating
that they would have made the transition to employment or self-employment even in the absence
of the BTWAS. On the basis of replies from participants who were asked what they thought
would have happened had they not gone on the BTWAS, it is estimated that the level of
deadweight associated with the employee strand of the BTWAS is in the region of 27%. 

7.17The measure of deadweight in regard to employers' recruitment practices is the number of
recruitments that would have been made by the participating firms in the absence of the
BTWAS. Based on replies received from employers who were asked how many people in total
they recruited who were getting the BTWAS and how many would have been taken on in the
absence of the BTWAS, the estimate for deadweight on the demand side of the BTWAS is put at
52%. 

7.18The WRC Report notes that, as absolute values, these figures do not directly indicate
whether the levels of deadweight associated with the BTWAS are acceptable or not. In order to
assess that aspect, they need to be put in context. The context includes the equity effects
achieved by the BTWAS and the comparative impact of other labour market programmes on the
labour market and income situations of long-term unemployed people. Two main equity effects
arising from the operation of the BTWAS are identified in the WRC Report. These are its
employment and income effects.

7.19Firstly, as regards employment, the BTWAS has enabled a substantial number of long-term
unemployed people to access either employment or self-employment. The WRC Report



indicated that in gross terms, at the end of 1995, about 12,000 people had entered the BTWAS
and just over 10,000 were continuing participants. Having regard to the well documented barriers
facing long-term unemployed people in accessing economic participation, this is a substantial
volume effect. Taking account of the estimates for deadweight and displacement made in the
Report, it can be conservatively estimated that approximately 60% to 70% of participants would
not have accessed employment or self-employment in the absence of the BTWAS.

7.20The second equity effect arises from the income gains made by participants while on
BTWAS. For employees and the self-employed, income gains relative to prior welfare income
were, on average, of the order of £50 to £70 per week. Overall, participation in the BTWAS has
resulted in a substantial income gain for a majority of participants relative, of course, to their
prior welfare income.

7.21Because of the nature of the BTWAS, displacement can potentially arise from two sources.
Firstly, employers who have taken on additional workers with assistance from the BTWAS (and
the PRSI Exemption Scheme for which they are also eligible) may be able to compete more
effectively as a result of lower marginal costs which translate into lower prices. Secondly, the
availability of income support to the self-employed may enable them to sell their goods or
services at a lower price than their competitors and thus take market share from them. Related to
this they may be able to operate at a lower profit margin because of the availability of income
support from the BTWAS.

7.22The overall thrust of the WRC Report is that, when set against the equity gains of the
BTWAS, the levels of deadweight and displacement associated with it are within acceptable
levels and are offset by the opportunities provided to long-term unemployed people to make
transitions to employment and self-employment. 

7.23The Group notes this conclusion and recognises that deadweight and displacement factors
are a critical benchmark in relation to assessing the effectiveness of the scheme's objectives.
Consequently, it recommends that ongoing and future evaluations of the BTWAS should make
provision for continuing monitoring of those factors in accordance with accepted methodologies.
The further evaluation of the BTWAS which is currently underway addresses this issue by virtue
of including in its terms of reference the development of robust methodologies for determining
deadweight and displacement factors with a view to assessing unit Exchequer costs and a
comparison of those factors identified for the BTWAS with other labour market interventions. 



REMAINING ON THE LIVE REGISTER FOR 12 MONTHS IN ORDER TO QUALIFY 

7.24The WRC Report found that 68% of BTWA participants had been unemployed for more
than two years and that two-thirds had not participated in any other labour market programme.
These findings have been supported by a number of small, ad hoc surveys which have been
carried out in the BTWA Section in the last few years. They showed that the vast majority of
applicants were unemployed for more than 2 years. For example, of 99 BTWA applications
received on 4 December 1997, 9% were less than 1 year on the Live Register, 31% were 1 to 2
years, and 60% were in excess of 2 years. Other random surveys of claims in hand confirm that
pattern. 

7.25It can be concluded, therefore, that the extent to which people are encouraged to remain on
the Live Register in order to meet the eligibility requirement of BTWA is small and that that
aspect is not a significant issue insofar as the scheme is concerned.

CONCLUSIONS 

7.26In relation to the four elements of this terms of reference, the Group concluded that:-

• the BTWAS has had a role and will continue to have a role in encouraging the
legitimisation of a proportion of previously undetected black economy activity;

• based on the WRC findings, it is estimated that the survival rate is 35% to 40%
for the employee strand and 60% for the self-employed strand. Analysis of data
on claim terminations since the WRC survey was undertaken shows a more
favourable survival rate - 62% for 1994 commencements and 65% for 1995
commencements, taking both employees and self-employed into account. A
further study of the BTWAS which is currently underway will have a strong
focus on the sustainability of BTWAS jobs and how they can be enhanced and
will provide much needed analysis in this area; 

• in the light of the WRC findings on deadweight and displacement, those factors
are a critical benchmark in terms of assessing the effectiveness of the Scheme's
objectives. It notes the need for continued monitoring of those factors which
has been provided for in the further evaluation of the BTWAS recently
commenced. 

• the extent to which people are encouraged to stay on the Live Register for just
12 months in order to qualify for BTWAS is small. 



8.ALLOCATION OF PUBLIC RESOURCES

Terms of Reference (g)

"evaluating the degree to which the objectives warrant the allocation of
public resources on a current and ongoing basis, having regard to any double
funding issues where the job may be supported by other grants/funding and
any other labour force initiatives e.g. Jobstart."

ALLOCATION OF PUBLIC RESOURCES 

8.1In considering this terms of reference, the Group noted that the objectives of the scheme, as
set out in Section 3, fully support current Government policy in relation to actively encouraging
unemployed people, especially those who are long-term unemployed, back into the workforce
through a range of support initiatives. In this context, the real issue for consideration here is the
BTWAS itself and whether it warrants the continued allocation of public resources.

8.2In its examination of this issue, Group looked at the positioning of the BTWAS within the
current range of labour market opportunities which are available to long-term unemployed
people and other disadvantaged groups. Prior to the introduction of the BTWAS in 1993, the
range of options available to unemployed people tended to be dominated by "scheme" type
approaches which effectively replaced social welfare income with a corresponding level of
income while participating on the scheme. The BTWAS broke the mould in that regard and
introduced a new concept of retention of a proportion of social welfare income over a fixed
period while working in employment or self-employment. That was the first time that such an
approach had been attempted i.e. the provision of a cushion in the form of a proportion of social
welfare income while engaging in employment or self-employment. It is that new concept that
has separated out the BTWAS from other initiatives in terms of its intensive treatment of
unemployed people and its financial attractiveness that has ultimately led to its success on a year
by year basis in achieving its targets.

8.3In addition, the Group also took into account the following points relative to the BTWAS:- 

• The BTWAS has been a very effective measure in activating over 47,000
people to leave the Live Register for at least some period of time since 1993. 

• It commenced from a low base of 3,000 places in 1993 which has been
increased progressively each year and has been successful in achieving those
increased targets each year. 



• The self-employed strand of the BTWAS has been significantly developed over
the years with the introduction of a range of additional supports aimed at
providing a more comprehensive service to self-employed participants. 

• It is recognised as an important initiative which is easily understood, well
promoted and largely free of bureaucratic detail. 

• The WRC Report highlighted the necessity for further action to enhance the
capacity of the BTWAS to re-integrate the long term-unemployed and to
consolidate the gains already achieved to ensure that participants do not return
to the Live Register. 

8.4The Group's conclusion, therefore, is that the success achieved by the BTWAS since its
introduction in 1993 warrants the continued allocation of public funds for its current and future
needs. The Group acknowledges, however, that the changed economic situation and tightening of
the labour market will focus attention on the future direction of the Scheme. In this regard, the
following developments of a current nature will need to be taken account of:-

• the further evaluation of the BTWAS which has included in its terms of
reference an assessment of the value and relevance of the Scheme in the current
economic situation and in the context of the range of other active labour market
programmes targeted at long -term unemployed people. (The full terms of
reference of the further evaluation are set out in Appendix E.) 

• the possibility of some re-orientation of the BTWAS in line with the approach
proposed in the ESRI study on "National Investment Priorities for the Period
2000 - 2006".

• the review commenced by the Department of Enterprise, Trade and
Employment of subsidy based labour market interventions with a view to
ensuring effective coherence as between the range of different schemes, and 

• the recently completed review of Community Employment which is currently
under consideration by the Department of Enterprise, Trade and Employment. 

DOUBLE FUNDING ISSUES 

8.5The Group discussed the issue of double funding in some detail and found that, with the
limited exception described below, there were no situations it could advert to where an employer
or an employee was the recipient of two or more sources of funding or support in respect of the
same job opportunity. In practice, employment supports such as Jobstart or Job Assist have been
developed in a way that precludes access to more than one source of funding. For example, the
recently launched Job Assist specifically excludes BTWAS participants.



COUNTY ENTERPRISE BOARDS 

8.6The primary aim of County Enterprise Boards, which are administered by the Department of
Enterprise, Trade and Employment, is to assist through grant aid the establishment of small scale
economic projects with the intention of facilitating the creation of sustainable jobs and the
development of economic infrastructure at local level. In this regard, such Boards share common
ground with the BTWAS. 

8.7The Group identified two possible areas of potential double funding in relation to County
Enterprise Boards and these are set out below.

• Included in the supports provided by the Boards is a grant of up to 75% of the
cost of preparing a feasibility study or business plan. This is subject to an
overall limit of £5,000 in the case of a single project. The average grant
payable in the Dublin area is in the region of £2,500 which is payable in two
stages. The BTWAS also provides assistance with the cost of preparing
business plans or feasibility studies and, consequently, double funding can
arise where a self-employed BTWAS participant also avails of CEB funding
for the same purpose However, the experience of Jobs Facilitators is that such
situations seldom arise and, given the small amounts involved, the issue is not
proving to be of concern. 

• The other area where double funding can arise is where a self-employed person
on BTWAS can also qualify for a CEB employment grant provided that the
person is a promoter of a project and employing people. This was sanctioned
by the Department of Finance in 1995 following discussions with the
Department of Enterprise Trade and Employment. 

The Group was of the view that the situations with double funding potential
described above should be reviewed immediately with a view to removing that
potential. 

8.8The Group recognises, however, that there is an ongoing danger that double funding of the
same projects can occur - even unwittingly - as schemes and opportunities continue to be
developed and improved. As a general guideline, it recommends that opportunities made
available to long-term unemployed people should as far as possible be complementary in nature
than competing with each other for the same clientele.   

CONCLUSIONS 

8.9The view of the Group is that given the success achieved by the BTWAS since its
introduction in 1993 it warrants the continued allocation of funds for its current and future needs.
It does acknowledge, however, that the changed economic situation since the Scheme was
introduced may bring forward for consideration some re-orientation of the Scheme. Any such
proposals would need to have regard to the outcomes of the further evaluation of the BTWAS



which is currently underway. In relation to double funding issues, the Group felt that
opportunities made available to long-term unemployed people should, where possible, be
complementary in nature rather than competing with each other for the same clientele. This
would to a large extent avoid the possibility of double funding arising. In the case of two
possible areas of double funding identified by the Group, it recommended that the position be
reviewed with a view to removing the potential for double funding in those circumstances.



9.ALTERNATIVE POLICY AND ORGANISATIONAL APPROACHES

Terms of Reference (h)

"examining the scope for alternative policy and/or organisational approaches
to achieving the objectives on a more efficient and effective basis, including
measures to limit abuse of the scheme."

9.1As noted in the previous Section of this Report, the Group has concluded that the BTWAS
warrants the continued allocation of public funds in order to enable it to continue to meet its
objectives. This section, therefore, identifies a number of issues aimed at a more effective and
efficient achievement of the objectives of the scheme and examines them under the two headings
of (i) policy alternatives and (ii) organisational alternatives. Structural changes to the Scheme,
including its target group, were deemed to come within the ambit of policy alternatives while
organisational alternatives were taken to mean administrative changes which would be within the
competence of the scheme owners to implement. In relation to scheme owners, the case for the
BTWAS having been developed as a "social welfare" scheme rather than as the responsibility of
another Department or Agency has already been addressed in Section 2 of this Report. The issue
of abuse of the BTWAS is dealt with in this section. 

ALTERNATIVE POLICY APPROACHES 

9.2The Group considers that the basic policy context of the BTWAS - in terms of its target
group, its structure and the nature of the supports on offer - remains valid and requires no
recasting of a fundamental nature. The nationwide extension of the Area Enterprise Allowance
from the beginning of 1998 effectively extended the duration of the BTWAS by an extra year in
the case of self-employed participants and, consequently, the Group sees no reason for changing
the current duration of support i.e. three or four years as appropriate. However, in the light of the
review of the Scheme as it currently stands, a number of options were considered by the Group
to determine whether they could contribute to enhancing the effectiveness of the scheme. These
are described below.

9.2.1Live Register Requirement 
It is a requirement of the scheme that participants must be on the Live Register for
a minimum of 12 months. In the context of a tightening labour market, the
question of extending that requirement to, say, 18 months or two years was
considered. Such a move might enable the scheme to be targeted in a more
focused way on the needs of the very long-term unemployed. On balance,
however, the Group considered that such a move could not be justified.
Notwithstanding the improved labour market situation, the number of long-term
unemployed (i.e. one year and over) continues to be a cause of concern. Two other
points served to confirm the Group's thinking. Firstly, there is no evidence that



people are deliberately waiting until they reach the one-year threshold in order to
avail of the Scheme. The pattern of duration on the LR of scheme applicants is
quite scattered; ranging generally from one to three years. Secondly, the Group
noted the approach adopted in the Employment Action Plan arising from the EU
Employment Guidelines. Notably, the Plan adopted a more preventive approach to
unemployment by providing, initially, for a systematic intervention for under-25s
when they reach six months on the Live Register. This is now being extended to
over-25s who have been 12 months on the Live Register. A change in the current
LR requirement for the BTWAS would conflict with this approach. 

9.2.2Rate of payment to employees under BTWAS 
The extension of the Area Enterprise Allowance to non-Partnership areas with
effect from January 1998 has effectively introduced a four year cycle of support
for the self-employed strand of BTWAS in all parts of the country. That level of
support is not available to the employee strand of BTWAS. The Group considered
the question of putting employees on a par with the self-employed in terms of
duration and level of support but found that the stronger arguments favoured a
retention of the status quo. In particular, the Group felt that the barriers facing
people entering self-employment are greater than those facing employees. The
additional supports provided for the self-employed were appropriate given the
evidence of irregular income and the need, in many cases, to invest in equipment,
premises, insurance etc. in order to enter self-employment. 

9.2.3Proposed Pilot Programme 
Despite the significant fall in the number of unemployed people in the last two
years, the number who are regarded as long-term unemployed continues to give
cause for concern. The activation of what might be described as the "hard-core"
unemployed - those on the Live Register for say five years or more - will always
present labour market initiatives with their greatest challenge. Clearly, those who
are unemployed for shorter periods stand the greatest chance of getting back to
work. The experience of Jobs Facilitators bears this out. Those unemployed for
five years or more are generally not job ready and need special attention before
they can successfully manage the transition from unemployment into
employment. With a view to addressing that situation, the Group felt that
consideration should be given to the introduction of a Pilot Programme with the
following characteristics:-

• participants to be five years or longer on the Live Register, 

• participants to be placed with employers for a six weeks work experience
programme while retaining their full social welfare entitlements (with
exemption under the "deeming available" regulations), 

• participants to automatically progress on to the BTWAS after successful
completion of the six weeks work experience, and 



• participants to be exempted from the new job condition attaching to the
BTWAS. 

The issue of who should have responsibility for such a pilot programme was also
discussed by the Group. Generally, it was felt that while the pilot programme
could come within the ambit of the mainline training agency, FAS, its relationship
with BTWAS favoured its delivery coming from within the Employment Support
Services of DSCFA. The arguments for BTWAS developing as a "social welfare"
scheme (as set out in Section 2) are relevant here. Principal among these are that
the target group are already DSCFA customers, flexible payment methods are
available, DSCFA enjoys a high level of public credibility in this area and the
crucial role to be played by the Jobs Facilitators in developing the pilot
programme and their linkages with BTWAS.

Since this report was initially drafted, the Government decided in the context of
Budget 1999 to proceed with the introduction with effect from July 1999 of a
nationwide pilot scheme along the lines of the proposal set out above. 1,000
places on the BTWAS are to be reserved for people participating on this pilot
scheme which will involve six weeks "on the job" training with a £25 a week
travel/meal allowance payable in addition to normal social welfare entitlements.
The details of the new scheme have been finalised by the Department and are 
currently being discussed with the social partners prior to seeking sanction from
the Department of Finance.  

9.2.4Female Participation Rates 
The Group noted the low participation rate by women in both strands of the
BTWAS. At the end of 1997, women accounted for only 11.1% of employed
participants and only 16.2% of self-employed participants. The proportion for the
Area Enterprise Allowance was 11.5%. Statistics for 1998 are not currently
available but are not expected to differ much from 1997. The low female
participation in the self-employed strand is to an extent a reflection of the general
situation in Ireland relative to women engaging in self-employment. NESF Report
No. 14 (Self-Employment, Enterprise and Social Inclusion) remarked that in 1996
women in self-employment made up only 4.4% of the female labour force.
However, no valid reason has been advanced for the low female participation rate
in the employed strand. The Group also noted the low participation rate among
lone parents but concluded that the £6,000 per annum earnings disregard
applicable in the case of the One Parent Family Payment amounted to a more
attractive proposition for most lone parents than BTWAS participation. While
adopting the view that every effort should be made to encourage more women to
participate in the scheme, the Group was aware of the potential for challenge on
equality grounds of any initiatives specifically targeted at improving female
participation in the scheme.



9.2.5People with Disabilities 
The very low take up of places in the special scheme of 1,000 BTWA places
reserved for people with disabilities announced in April 1997 continues to warrant
concern. To the end of April 1999, a total of only 205 people with disabilities
have availed of the scheme. The Group discussed possible reasons for the poor
take up such as the lack of suitable jobs for people with disabilities, the fact that
many people with disabilities are not ready for employment, issues around
perceptions of being categorised as disabled, and the fear of losing entitlements
and secondary benefits after three years (this was particularly acute among those
with disabilities, especially in relation to the medical card). The Group felt that a
special effort should be made to promote the 1,000 places among relevant groups
and that the National Rehabilitation Board (or its successor in relation to this
aspect) should have a particular part in such a promotion campaign.

9.2.6Age Condition 
The Group considered whether any easing of the current age requirement of 23
years was warranted in the light of experience to date. The arguments in favour of
a reduction to, say, 21 years of age would relate to consistency and uniformity
with the Back to Education Allowance and, more generally, to the fact that
initiatives such as Jobstart and Job Assist have no minimum age requirement. On
the other hand, it was noted that there was no particular demand for a reduction in
the age requirement nor any evidence to suggest that participants were waiting
until age 23 before applying. The Group considered that the balance of the
argument rested with a continuation of the current age 23 condition on the basis
that young people under 23 years of age had a significantly better chance of
getting and retaining a job than long-term unemployed people above that age - and
in a number of cases significantly above that age. It was felt that the bias -
however slight - towards the older unemployed person was a feature of the scheme
at this stage and should remain. 

9.2.7Promotion of BTWAS 
The proactive promotion of the BTWAS is seen by the Group as vital to its
continued success as a major labour market initiative. It is noted that the BTWAS
does not tend to be promoted to any great extent outside the ambit of the
Department. In recent times, the Ombudsman's Office has expressed concerns
about unemployed people not being informed about the BTWAS at the point of
leaving the Live Register. The Group recommends, therefore, that the Scheme
should be extensively promoted as part of the package of placement and training
services delivered to unemployed people by FÁS, CERT and all other state funded
agencies, including those providing the all-important secondary benefits i.e. health
boards and local authorities. By way of an example, in advertising job vacancies
to their customers, FÁS should stipulate whether the job qualifies for the BTWA
and, if so, provide details of the BTWAS. The Group also felt that there should be
the maximum interaction and liaison possible between all scheme owners offering
services to long-term unemployed people and other disadvantaged groups. The



Job Assist scheme promoted by the Revenue Commissioners is relevant in this
regard.

9.2.8Internal Promotion 
Even within the Department, there is scope for improvement in the way the
Scheme is promoted. The Group recommends that steps should be taken internally
to have the Scheme actively promoted by all Departmental staff who have contact
with unemployed people and with employers. A prime example of this is the
review of unemployment claims at the 12 month stage which could be utilised to
promote the scheme on the basis that the customer has crossed the eligibility
threshold of 12 months on the Live Register. 

ALTERNATIVE ORGANISATIONAL APPROACHES 

9.3As already indicated, alternative organisational approaches come within the realm of the
administration of the BTWAS and, consequently, are matters for the scheme management to
consider and implement as appropriate. In the course of its deliberations, the Group identified a
number of issues which are set out below.

9.3.1Computer Systems 
Since its introduction in 1993, the BTWA payment system has been operated on
the pensions computer system, known as PENLIVE. This was the only system
available at the time given the requirement for an EFT payment facility. The
increase in volumes since 1993 has clearly shown that PENLIVE is not
appropriate to BTWA particularly since the introduction of the new computer
system for short term claims, known as ISTS. In reality, participants coming from
the Live Register have to be closed off on ISTS and re-entered on PENLIVE
involving a considerable amount of additional clerical work. The obvious solution
for participants already on ISTS is to continue to pay them their BTWA on ISTS.
However, it has not been possible to schedule the system development work
necessary to facilitate that change because of the constraints imposed by Year
2000 preparations. The Group strongly recommends that the necessary
development work be undertaken at the earliest possible opportunity so as to
permit the use of ISTS for BTWA payments. 

9.3.2Devolved Responsibility 
Paying BTWA via ISTS would open up the scope for devolving responsibility for
new claim administration to the Department's Local Offices with the current
central section being reduced in size to a small unit with responsibility for
monitoring, control, statistics and policy issues. This would, obviously, have
major implications for staff redeployment and the Group recommend that this
issue be pursued by the scheme management as a matter of urgency.

Since this Report was initially drafted, significant progress has been made in
relation to the issues identified at 9.3.1 and 9.3.2. above. With effect from 12



April 1999, all new claims for BTWA from those in receipt of an unemployment
payment are being decided and maintained by Local Offices using the ISTS
computer system. BTWAS claims from other recipients (those getting One Parent
Family Payment, Disability Allowance, Blind Person's Pension) are continuing to
be dealt with centrally in BTWA Section which continues to have responsibility
for the maintenance of all 27,000 current BTWA claims as at 12 April 1999. The
intention ultimately is to have those claims maintained by Local Offices. 

9.3.3Management Information 
Having regard to the pilot nature of its introduction, the Scheme has tended to
suffer from a lack of adequate management information to enable developmental
and policy issues to be properly analysed, with particular regard to the beneficial
impact on the Live Register. The Group considers that this issue is crucial to the
future development of the BTWAS and recommends that management
information systems relative to the Scheme should be reviewed and improved to
meet current and ongoing requirements. It is envisaged that the switch to ISTS as
the payment system, which has been commenced for certain new claims, will be a
major step forward in this regard.

9.3.4Staffing Resources 
The eligibility cohort among long-term unemployed people is in excess of
100,000, yet the number of full-time staff (Jobs Facilitators and Regional Co-
ordinators) actively involved in promoting and supporting the Scheme at regional
level is limited to just 40. The Group noted that most of Jobs Facilitators' time is
taken up with people about to go on the Scheme and too little time is available for
ongoing support to those who need it (especially the self employed strand).
Consideration, therefore, should be given to establishing procedures to ensure that
the progress of each participant is monitored and reviewed over the course of
participation and to providing the necessary level of resources to enable that to
happen.

9.3.5In regard to staffing, the WRC Report pointed to the need for an expansion in the current
role of Jobs Facilitators if its recommendations in relation to additional supports for participants
were to be implemented. It also indicated that any additional costs should be viewed in the
context of a more effective scheme for unemployed people. The lack of an adequate level of
staffing at HQ level has also been an ongoing problem for a number of years. The Group has
identified the resources issue as a major constraint to the future development of the Scheme. As
already indicated, paying BTWA via ISTS would provide scope for devolved responsibility to
Social Welfare Local Offices with consequential implications for staff redeployment. The Group
notes the progress that has been achieved to date in this regard. 

ABUSE OF THE BTWAS 

9.4The Group noted that abuse of the BTWAS has not proved to be an issue of major concern
since its introduction in 1993. 



9.5Incidents of potential abuse were identified by the Group in the following types of
circumstances:-

• employers availing of the wage supports available to an unreasonable extent,
thus suppressing wage levels unduly for the duration of participation. There has
been some evidence of this in the private security sector. 

• employers availing of BTWAS to fill job vacancies which over time prove to
be seasonal or short-term in nature, 

• employers getting around the new jobs condition by letting someone else go a
short period after recruiting a BTWAS participant. 

• employers imposing employment conditions which would not normally be
acceptable in the open jobs market, 

• employees changing employment without notifying the Department, 

• the fact that over 17,000 participants are now paid via EFT can give rise to
potential abuse where the Department has no contact with the participant on a
regular basis, 

• there is no evidence to suggest that unemployed people are remaining on the
LR for 12 months in order to qualify for BTWA, 

• late applications also have potential for abuse. A number of people hear about
BTWAS after they have commenced work and submit their application perhaps
months later. Over 2,500 late claims have been disallowed to date. The
Ombudsman's Office has recently expressed concern that people are not being
informed of their possible entitlement to BTWA when they sign off LR. (See
Sections 7 and 9.2.8 above.)

9.6 In the light of the lack of any detailed monitoring of the abuse factor within the Scheme,
the Group recommends the automatic issue of questionnaires for review purposes especially to
those in employment. It notes that the proposed future administration of the BTWAS via the
regional and local office network would provide much more satisfactory scope for the
monitoring of abuse factors at local level. 

CONCLUSIONS 

9.7The Group came to a number of conclusions aimed at a more effective and efficient
achievement of the objectives of the scheme. Under the heading of alternative policy approaches,
the Group recommends the introduction of a Pilot Programme targeted at the very long term
unemployed (five years or more) with a view to getting them job ready. The Programme would
comprise six weeks work experience with employers during which participants would retain their



full social welfare entitlements. They would then progress automatically to the BTWAS and
would be exempted from the new job rule attaching to the scheme. The Group notes the
announcement by the Government in Budget 1999 of a nationwide pilot scheme along the lines
of that recommended involving 1,000 places and the payment of a weekly travel/meal allowance
of £25 in addition to normal social welfare entitlements. The Group also recommends more
extensive promotion of the BTWAS, both internally and externally, and a special effort be made
to promote the 1,000 places available under the scheme to people with disabilities.

9.8The Group examined a number of other policy based issues affecting the scheme but came to
the view that the balance of argument favoured a retention of the status quo. The issues
considered in this regard were an extension of the current Live Register requirement of 12
months; an extension to the employee strand of the four year cycle of support available since
January 1998 to the self-employed strand; and a reduction in the current age condition of 23
years. The Group also adopted the view that every effort should be made to increase female
participation in the scheme having regard to equality issues.

9.9Under the heading of alternative organisational approaches, the principal recommendation of
the Group concerns the need to address the issue of adequate staffing resources for the BTWAS
both at local and central level. In this regard, the Group pointed to the urgent necessity of having
the current BTWAS computer system transferred to ISTS, the short-term claims system. That
transfer would open up the scope for devolving new claims administration to the Department's
Local Offices with implications for staff savings at Headquarters level. The Group noted the
progress that has been made since April 1999 in giving certain new claims transferred to the
ISTS system and maintained at Local Office level. The Group also adverted to the need to review
and improve current management information systems relative to the scheme.

9.10In relation to BTWAS abuse, the Group concluded that abuse had not proved to be a major
issue since the scheme was introduced in 1993. It recommends the automatic issue of review
questionnaires to participants, especially those in employment, and notes that the administration
of BTWAS at regional and local office level would provide more satisfactory scope for the
monitoring of abuse factors. 



10.PERFORMANCE INDICATORS

Terms of reference (i)

"specifying suitable performance indicators which can be used to monitor
and evaluate the scheme in the future."

INTRODUCTION 

10.1The identification of practical and measurable performance indicators to monitor the
ongoing effectiveness of the scheme presented the Group with its greatest difficulty in that the
time constraints precluded any attempt at a detailed analysis. Cognisance, however, was taken of
the Strategic Management Unit's paper on "The Use of Performance Indicators in the Department
of Social Welfare" of June 1997. 

KEY PERFORMANCE INDICATORS

10.2Many of the key performance indicators which should be used to monitor the BTWAS have
been already identified in the WRC Report and may be summarised as follows:-

(a)  Ongoing analysis of the people opting for the scheme  including
deadweight and displacement factors.

While this is a very critical performance indicator in the context of how the
scheme is activating the long-term unemployed, it is one which is very difficult to
measure without ongoing detailed analysis. Many unemployed people leave the
Live Register without a financial incentive and the main difficulty here is
identifying and analysing the genuine cases who are caught in a poverty trap with
little chance of obtaining employment and who need that extra incentive provided
by the BTWAS. The Group notes that the development of robust methodologies
for determining deadweight and displacement factors and a comparison with those
factors identified for other labour market interventions are included in the terms of
reference of the current review of the BTWAS. 

(b)  Ongoing tracking system to monitor the sustainability of the jobs, both
employees and self-employed.

In depth analysis is required of (i) those who complete the three year cycle of
support and (ii) those who fail to do so. This involves the monitoring and tracking
of individual cases in order to ascertain why some are successful and others are
not. The two strands of the BTWAS obviously have different demands and needs
in order to ensure survival. The long timescale involved is another difficulty



particularly where those who have completed the cycle for a year or two continue
to be tracked. Again, the sustainability of BTWAS supported jobs is a key element
in the current review of the BTWAS.

(c)  Annual reviews of participants. 

Such reviews would have a two-fold purpose - (i) to provide a means of
identifying participants who are in difficulty and could benefit from assistance
from a Jobs Facilitator and (ii) to provide a contact mechanism for control
purposes which could be developed so as to be consistent with similar practices
used by the Partnership Companies.

(d)  Ongoing analysis of management information for those opting out of the
scheme and those who complete the three year cycle. 

This would provide analysis of relevant management information on an ongoing
basis in respect of those opting out and those completing the course.

(e)  Organisational targets for the BTWAS. 

Performance indicators in relation to clearance times should be established for the
BTWAS, particularly in the context of claim management being devolved to
Local Offices. 

10.3The Group were of the view that meaningful performance indicators to evaluate the
effectiveness of the BTWAS require ongoing resources which are not available at present. Due to
other commitments, the Jobs Facilitators are rarely involved in a supportive role and are not in a
position to effectively monitor the scheme. The Group recommends that resources should be
made available to review, on an annual basis, 10% of entrants in the previous year and to follow
through these cases in subsequent years. 

CONCLUSIONS 

10.4The Group noted that the time constraints under which it was operating precluded any
attempt at a detailed analysis of performance indicators. It identified a number of key
performance indicators relative to the BTWAS and recommended that they be put in place in
conjunction with the necessary resources which are not available for that purpose at present. 



11.SUCCESS AND FAILURE FACTORS

Terms of Reference (j)  

"profiling the factors which lead to success versus those which lead to
failure".

FACTORS LEADING TO SUCCESS 

11.1The Group identified the following as being among the reasons for the success of the
BTWAS:-

• the Allowance, amounting to a tax free subsidy, is paid direct to the participant
- the first labour market intervention initiative to do so. 

• the easy access to and non-bureaucratic nature of the scheme. 

• the pro-active role of the Department in promoting the scheme among its
customers. In this regard, the Jobs Facilitators have played a major part in
activating unemployed people to participate. It is estimated that up to 70% of
their time is taken up with BTWAS-related matters. They are available to talk
to participants if difficulties are encountered and to point people in the right
direction. They offer a non-technical approach which unemployed people can
associate with. They have promoted and improved the Department's image
considerably among those who are socially excluded. 

• the scheme is a confidence builder, a stepping stone and provides the intensive
treatment required by some long-term unemployed people in order to get them
back into the work ethos. 

• the retention of secondary benefits is an important element of the scheme,
especially for those with families. 

• it provides those operating undetected in the black economy, even marginally,
with a means of getting out and voluntarily regularising their affairs. 

• the supports provided from the Training and Technical Fund have helped many
participants in the early stages of their self-employment. 

• the arrangements with First Step and Credit Unions have supported many
participants with a guaranteed source of funding. 



• success breeds success; the many seminars, exhibitions, media items and
information days at Local Offices (mostly organised by Jobs Facilitators) have
highlighted the successes of the scheme. 

• the scheme provides very small employers with the opportunity of expanding
their workforce and output. 

• it allows people to take up jobs which would not have been financially
attractive, or only marginally so, without it. 

• when combined with the PRSI Exemption Scheme, it encourages employers to
offer jobs to long-term unemployed people although many employers do use
the Allowance as an employer subsidy. 

FACTORS LEADING TO FAILURE 

11.2On the negative side, the main factors identified as leading to failure were:-

• lack of adequate preparation by those opting for self-employment including
market research, promotion, etc. In short, many participants commenced too
soon. 

• employers offering insecure and/or temporary jobs, low wages and poor
working conditions. Some used the scheme to keep wage costs down. 

• lack of ongoing mentoring/business advice support for self-employed
participants. 

• many employees simply are not "employment ready" and/or psychologically
ready for work due to the effects of long periods of unemployment. 

• employers are not prepared to invest time and money in training/developing
employees recruited under the scheme. 

WRC REPORT 

11.3In considering these positive and negative factors further, the Group looked at what the
WRC Report had to say. In this regard, the employee and self-employment strands were
examined separately in the context of how the scheme activated and re-integrated participants.
The main indicators of success and failure are: 

• the extent to which the scheme has been a critical factor in enabling the long-
term unemployed to break out of the unemployment cycle, and 



• the survival rate of participants over the course of the programme and the
period after it expires. 

11.4Overall, the WRC Report found that the Scheme was effective in activating over 36,000
people and less effective in integrating them. BTWAS is playing a role in activating a substantial
component of the long-term unemployed and that the central programme mechanism is the
financial incentive of being able to retain a component of welfare income. Differences were,
however, found in the effectiveness of both strands of the scheme. The WRC Report identified
an ease of access to the scheme with a minimum of bureaucracy as a major factor in activating
people. 

EMPLOYMENT STRAND (EMPLOYERS) 

11.5BTWAS acted as an incentive to between 40 to 60% of employers to offer a job to the long-
term unemployed. Both in terms of design and procedures, BTWAS is not directly targeted
towards employers. A substantial number of employers (31%) only became aware of BTWAS
after recruitment. 42% of employers stated that they had made no wage savings in respect of
people recruited under BTWAS indicating little financial incentive for employers other than the
Employers' PRSI Exemption Scheme. In the survey for this report, 50% of employers stated that
they had taken account of BTWAS when setting the wages. These tend to be small businesses
who are reducing their labour costs. 66% of employers felt that it was very likely that the
employee would be with them in 12 months and 51% stated that the wages would be increased as
BTWAS is reduced. 

11.6The fact that 49% of employers do not expect to increase wages as BTWAS is reduced is
one of the main causes of concern especially when one considers that the fall out rate for
employees is very high at the 12 month stage. There is evidence that employers in certain sectors
(e.g. private security) make use of the scheme to subsidise wage costs and some of those have
been excluded from participation in the scheme mainly due to a high turnover of staff.
Difficulties in policing such employers leads to increased failure rates and disillusioned people
returning to the Live Register. 

EMPLOYMENT STRAND (EMPLOYEES) 

11.7The effectiveness of the employee strand is being compromised by a combination of
insecure employment, low wages and the failure of some employers to increase pay as BTWA is
reduced. In a small survey carried out for this review, all employees stated that they were better
off since they started work. Most felt that they were very likely to be in the same employment
after BTWA expires.



CURRENT REVIEW 

11.8Features of the current review of the BTWAS which is now underway include an analysis of
the extent to which the BTWAS has assisted in the creation of sustainable jobs, the main reasons
for the cessation of employment or self-employment, and the factors which have lead to
successful job outcomes under the Scheme. The full terms of reference of the review are set out
in Appendix E.

CONCLUSIONS 

11.9The Group considered the factors relative to the scheme which lead to successful
participation or to failed participation and looked at the findings of the WRC Report in this
regard. While the scheme has a lot going for it in terms of positive factors, these aspects need to
be kept under regular review so that the positive focus is not lost over time as the scheme
continues to develop. In order to address the negative side, considerably more effort needs to be
invested in -

• developing the employer side of the BTWAS so as encourage greater
participation and reduce the potential for abuse by employers, 

• continuing the development of supports to the self-employment strand, and 

• addressing the needs of the very long term unemployed in terms of not being
ready for employment. In this regard, the proposed Pilot Programme for those
unemployed for five years of more - as outlined in Section 9 - is relevant. 

The Group noted the terms of reference of the current evaluation of the BTWAS
insofar as they related to the issues raised in this section.



12.SUMMARY OF CONCLUSIONS

OBJECTIVES AND THEIR VALIDITY 

12.1Despite the changed economic situation since the Scheme was first introduced, the primary
and secondary scheme objectives of the BTWAS are still valid and relevant to the Department in
terms of pursuing its mission and current strategy.

ACHIEVEMENT OF OBJECTIVES 

12.2• The BTWAS has acted as an incentive towards seeking and accepting 
employment as 47,000 of the long-term unemployed have left the Live Register for at least
some period since the scheme's inception in 1993. 

• Further detailed research is required on the issue of the sustainability of jobs
supported under the scheme and this aspect is a particular focus of the
evaluation of the BTWAS which is currently underway.

• The scheme plays an activating role in motivating those that have become
discouraged and, in the case of the long-term unemployed having difficulty in
finding suitable employment, it provides a link into employment and self-
employment. 

COSTS AND RESOURCES 

12.3The costs associated with the Scheme are gross costs from which it is very difficult to
deduce net scheme costs. The further evaluation of the BTWAS will as part of its terms of
reference determine unit Exchequer costs for all employments arising from the Scheme and for
all full term employments. 

OUTPUTS 

12.4The following important outputs associated with the BTWAS were identified by the Group:-

• a reduction in the Live Register, 

• a contribution, although difficult to quantify, to overall employment growth, 

• a contribution to overall Exchequer returns, 

• improved communication and liaison with other agencies, and 



• a reduction in black economy working by providing an opportunity to those
wishing to voluntarily legitimise their affairs. 

EFFICIENCY AND EFFECTIVENESS 

12.5• The BTWAS has had a role and will continue to have a role in encouraging black
economy participants to voluntarily legitimise their situation.

• In relation to the sustainability of jobs, it is estimated (based on the findings of
the WRC Report) that the survival rate is 35% to 40% for the employee strand
and 60% for the self-employed strand. A more favourable survival rate is
shown in an analysis of claim terminations since the WRC survey was
undertaken showing 62% for 1994 commencements and 65% for 1995
commencements. A further study of the BTWAS which is currently underway
will have a strong focus on the sustainability of BTWAS jobs and how they can
be enhanced.

• Having regard to the WRC findings on levels of deadweight and displacement,
those factors are a critical benchmark in terms of assessing the effectiveness of
the Scheme's objectives. Further monitoring of those factors is provided for in
the further BTWAS study currently underway.

• The extent to which people are encouraged to stay on the live Register for just
12 months in order to qualify for BTWAS is small.

ALLOCATION OF PUBLIC RESOURCES 

12.6The Group was strongly of the view that given the success achieved by the BTWAS since its
introduction in 1993 it warrants the continued allocation of funds for its current and future needs.
However, it does acknowledge that the changed economic situation since the scheme was
introduced may bring forward for consideration some re-orientation of the Scheme. Any
proposals arising in that context should have regard to the outcomes of the further BTWAS
evaluation which is currently underway. In relation to double funding issues, the Group
identified two possible areas of double funding relating to County Enterprise Boards and
recommended that they be reviewed immediately with a view to removing the potential for
double funding. The Group felt that opportunities made available to long-term unemployed
people should, where possible, be complementary in nature rather than competing with each
other for the same clientele. This would to a large extent avoid the possibility of double funding
arising.

ALTERNATIVE POLICY AND ORGANISATIONAL APPROACHES 

12.7Policy 



The Group recommends the introduction of a Pilot Programme targeted at the very
long term unemployed (five years or more) with a view to getting them job ready.
The Programme would comprise six weeks work experience with employers
during which participants would retain their full social welfare entitlements. They
would then progress automatically to the BTWAS and would be exempted from
the new job rule attaching to the scheme. The Group notes the announcement in
Budget 1999 of a nationwide pilot scheme along the lines of that recommended
which will involve 1,000 places and the payment of a weekly travel/meal
allowance of £25 in addition to normal social welfare entitlements. The Group
also recommends more extensive promotion of the BTWAS, both internally and
externally, and a special effort be made to promote the 1,000 places available
under the scheme to people with disabilities.

12.8The Group examined a number of other policy based issues affecting the scheme but came to
the view that the balance of argument favoured a retention of the status quo. The issues
considered in this regard were an extension of the current Live Register requirement of 12
months; an extension to the employee strand of the four year cycle of support available since
January 1998 to the self-employed strand; and a reduction in the current age condition of 23
years. The Group also adopted the view that every effort should be made to increase female
participation in the scheme having regard to equality issues.

12.9Organisational 

The principal recommendation of the Group under this heading concerns the need
to address the issue of providing adequate staffing resources for the BTWAS both
at local and central level. In this regard, the Group pointed to the urgent necessity
of having the current BTWAS computer system transferred to ISTS, the short-
term claims system. That transfer would open up the scope for devolving new
claims administration to the Department's Local Offices with implications for staff
savings at Headquarters level. The Group noted the progress that has been made
since April 1999 in having certain new claims transferred to the ISTS system and
maintained at Local Office level. The Group also adverted to the need to review
and improve current management information systems relative to the scheme. 

12.10In relation to BTWAS abuse, the Group concluded that abuse had not proved to be a major
issue since the scheme was introduced in 1993. It recommends the automatic issue of review
questionnaires to participants, especially those in employment, and notes that the administration
of BTWAS at regional and local office level would provide more satisfactory scope for the
monitoring of abuse factors. 

PERFORMANCE INDICATORS 

12.11The Group noted that the time constraints under which it was operating precluded any
attempt at a detailed analysis of performance indicators. However, it identified a number of key



performance indicators relative to the BTWAS and recommended that they be put in place in
conjunction with the necessary resources which are not available for that purpose at present. 

SUCCESS AND FAILURE FACTORS 

12.12The Group identified a range of factors which lead to successful participation or to failed
participation in the scheme and examined at the findings of the WRC Report in this regard.
While the BTWAS has a lot going for it in terms of positive factors, those aspects need to be
kept under regular review so that the positive focus is not lost over time as the scheme continues
to develop. In order to address the negative side, the Group felt that considerably more effort
needs to be invested in the following aspects (and in this regard noted the terms of reference of
the further BTWAS study insofar as they were relevant):-

• developing the employer side of the BTWAS so as encourage greater
participation and reduce the potential for abuse by employers, 

• continuing the development of supports to the self-employment strand, and 

• addressing the needs of the very long term unemployed in terms of not being
ready for employment. In this regard, the proposed Pilot Programme for those
unemployed for five years or more is relevant. 
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APPENDIX B  -  ROLE OF THE JOBS FACILITATOR

The role of the Jobs Facilitator is as follows :-

•to support and seek out job opportunities, work/skills outlets and other self-development
opportunities for unemployed people;

•to encourage, inform and direct unemployed people towards existing initiatives and
incentives;

•to encourage local voluntary groups, community enterprise and local development
projects to provide employment and training opportunities of short or long-term duration
for unemployed people;

•to build on the range of opportunities which have come on stream as a result of the
Students' Summer Scheme and to expand the range and volume of opportunities made
available within the scheme;

•to encourage unemployed people to avail of the various education, training and
counselling programmes which are available;

•to liaise closely with unemployed customers to assess and determine their needs and
expectations and to make proposals for initiatives to meet these needs;

•to identify and propose solutions for any impediments in schemes operated by State
and/or Semi-State agencies which are perceived to be blocking employment or self-
employment opportunities for unemployed people;

•to propose new initiatives or measures which would encourage unemployed people to
move towards employment, self-employment or further training /development
opportunities;

•to liaise with the Department's Regional Managers with a view to developing linkages
with the Area Based Partnerships and the Community Development Projects in relation to
assisting unemployed people;

•to promote the Back to Work Allowance Scheme locally and encourage employers and
persons on the Live Register to avail of the Scheme. 



APPNEDIX C  -  ELIGIBILITY CONDITIONS FOR THE BACK TO WORK ALLOWANCE

EMPLOYEES/SELF-EMPLOYED

•Be aged 23 or over and have been unemployed for at least 12 months and have an
entitlement to Unemployment Assistance at a weekly rate greater than £40 (single person)
or £62 if married/co-habiting.

or

•Be getting Lone Parent's Allowance for 12 months or more (this is the only requirement
for lone parents)

or

•Be getting Disability Allowance or Blind Person's Pension for 12 months or more.

Periods spent on FÁS or second chance education courses are accepted as periods
of unemployment. 

EMPLOYERS

Employers who can provide suitable new jobs for unemployed people or lone
parents are eligible to participate.

The Work being offered must:

•be new or additional employment

•be likely to develop into a lasting job

•not displace existing employment 

•be a minimum of 20 hours per week

NOTE

Jobs created under the scheme must result in a net increase in the level of
employment provided by that employer. Work of a contractual or commission
nature is not acceptable.



APPENDIX D  -  INFLUENCE OF BTWAS ON THE DECISION TO ENGAGE IN SELF-
EMPLOYMENT

Y
e
a
r
1

Y
e
a
r
2

Y
e
a
r
3

T
e
r
m
.

T
ot
al

%

Would not have
started

1
5

1
1

2
1

1
5

6
2

5
3

Would have been
delayed

1
1

1
0

1
8

2 4
1

3
5

Would have started 2 4 3 6 1
5

1
2

Total 2
8

2
5

4
2

2
3

1
1
8

1
0
0



APPENDIX E  -  TERMS OF REFERENCE FOR CURRENT BTWAS EVALUATION

Terms of  Reference for the detailed evaluation of the Back to Work Allowance
and Back to Enterprise Allowance being undertaken by INDECON, International
Economic Consultants.

1. (A) To carry out a detailed critical analysis focused on persons whose BTWA/Area
Allowance has expired (i.e. those who have completed the 3/4 year cycle of
support) and persons whose BTWA/AAE claims terminated prematurely with a
view to determining -

(a)the current labour force status of those who have completed the full cycle of
support and how sustainable the jobs created under the schemes are beyond the
period of State financial support; 

(b)to what degree the BTWA/AAE has assisted in the creation of sustainable jobs;

(c)the main reasons for the cessation of employment/self employment while in
receipt of support under the schemes; 

(d)the extent to which persons, whose BTWA/AAE claims terminated, are likely
to re-enter employment/self employment in the future, the steps they are taking
to achieve this and the extent to which their participation on the schemes
motivated them to seek to re-enter the labour force; 

(e)the factors which have lead to successful job outcomes under the schemes; 

(f) the extent to which successful job outcomes were assisted by other supports
such as grants, mentoring, training etc provided by the Partnership Companies
and/or the Jobs Facilitators: 

(g)the extent to which self employment enterprises created under the scheme, in
particular those created by persons with dependent families, are providing an
income which will enable the family to maintain a decent standard of living
after support under the scheme has ceased. 

1. (B) To make recommendations, in the light of the foregoing and other relevant data,
as to how the schemes might be improved to reduce the level of premature
terminations and to maintain the sustainability of the jobs after State support has
ceased.  



2. (A) To develop robust methodologies for determining dead weight and displacement
factors which will form the basis for analysing the scheme with a view to
determining unit Exchequer costs for 

(i)all employments arising from the scheme, and  

(ii)full term employments.

2. (B) To compare and comment on the estimated deadweight and displacement factors
identified for these schemes and other labour market interventions.

3. (A) To carry out an analysis of the wages being offered to employees under the
scheme.

3. (B) To assess the extent to which employers use the scheme as a wage subsidy 

3. (C) To assess the extent to which employers increase wage levels as support under the
scheme decreases.

4. To determine the degree to which employers are providing training and other
necessary supports to employees recruited under the scheme and to assess the
extent to which lack of such training might have on the termination of
employment.

5. To assess the effectiveness and adequacy of the Technical Assistance Fund in
helping sustain and improve jobs created under the scheme and to make
recommendations on how better use could be made of monies provided under this
Fund.

6. To assess the value and continuing relevance of the scheme in the light of the
current and prospective labour market and economic situation.

7. To assess its value, place and relevance in the context of a range of other active
labour market programmes also targeted at the long term unemployed.


