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EXECUTIVE SUMMARY 
 

 
 House Joint Resolution 713 established a 15-member joint subcommittee to study the 
need for greater consolidation or coordination of workforce development and training resources.  
The joint subcommittee, chaired by Delegate Kathy J. Byron, examined the federal and state 
resources for workforce and development programs in the Commonwealth, and has 
recommended changes to the system by which the activities of state programs are coordinated.   
 
 Over $250 million in federal and state funds are spent on workforce programs annually.  
Virginia conducts nearly two dozen workforce training and development programs through nine 
agencies in three secretariats.  The delivery of workforce services is not as streamlined as was 
intended to follow from enactment of the federal Workforce Investment Act, with its mandate 
that specified programs partner in the delivery of services through one-stop centers.  As noted in 
the Joint Legislative Audit and Review Commission (JLARC) 2003 Review of Workforce 
Training, implementation of the WIA has been a very complex and difficult endeavor, cutting 
across multiple secretariats, agencies, levels of government, and funding streams.  As JLARC 
predicted, the elimination or substantial reduction of overlap and duplication has been difficult to 
achieve.  
 
 Noteworthy changes to the structure, purpose, and operations of workforce programs 
have occurred since JLARC conducted its study.  These include making TANF and FSET 
mandated partners, reducing the size of the Workforce Council, and requiring local Workforce 
Investment Boards to prepare annual Workforce Demand Plans and a three-year strategic plan.  
However, the workforce services delivery system remains very similar to that which prompted 
JLARC to recommend that workforce training programs be consolidated into a new state agency 
for workforce training and development and that the Virginia Workforce Council be assigned 
independent staff. 
 
 Studies of WIA implementation in other states reveal that some have consolidated 
providers of programs into a single new agency, and others have retained pre-WIA agency 
structures while improving coordination among the providers.  Delegate Hogan and Delegate 
Byron introduced legislation in the 2004 and 2005 Sessions that would have implemented 
portions of JLARC's recommendation for agency consolidation, but the opposition engendered 
by these efforts dissuades the joint subcommittee from recommending this approach. 
 
 The joint subcommittee agrees with the finding of National Governors Association 
reports that active involvement by, and strong leadership of, the Governor is required to effect 
meaningful positive change in workforce services. 
 
 In 2004, Virginia enacted legislation establishing the Special Advisor to the Governor for 
Workforce Development.  Despite the authority of the Special Advisor to report to the Governor, 
the position was primarily advisory and did not bestow powers with respect to program 
administration.  The Special Advisor position has been perceived as a missed opportunity to 
provide leadership that transcends secretariat boundaries. 
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 The joint subcommittee endorsed five recommendations to improve the provision of 
workforce program services to the business community, as follows: 

 1.  Transform the position of the Special Advisor on Workforce Development to a 
Deputy Chief of Staff for Workforce Development, in the Governor's Office. 
 
 2.  The duties of the Deputy Chief of Staff will include being the fiscal agent for the 
Virginia Workforce Council and workforce network funds. 
 
 3.  The duties of the Deputy Chief of Staff will include serving as staff for the Virginia 
Workforce Council. 
 
 4.  The duties of the Deputy Chief of Staff will include working with the Virginia 
Workforce Council to create and implement a statewide strategic plan and performance 
measures, and evaluating performances based on these measures. 
 
 5.  The Deputy Chief of Staff and the Virginia Workforce Council will be directed to 
create a statewide strategic plan to address the need for reforms in workforce policy, looking at 
issues of the need for reforms at the local WIB level. 
 
 Dr. Cavan's approval of the report is subject to the addition of the following additional 
recommendation: 
 

"6. Encourage local WIB Boards to use the VCCS as the primary provider of local 
workforce training." 

 
 Senator Yvonne B. Miller dissented from the report on grounds that many federal 
requirements will require more staff than a new placement will have. 
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REPORT OF THE 
JOINT SUBCOMMITTEE STUDYING THE NEED FOR GREATER 

CONSOLIDATION OR COORDINATION OF WORKFORCE 
DEVELOPMENT AND TRAINING RESOURCES PURSUANT TO HJR 713 

(2005) 
 
 

To: The Honorable Mark Warner, Governor of Virginia 
 and 
 The General Assembly of Virginia 
 
 
Richmond, Virginia 
December 2005 
 
 

I.  INTRODUCTION 
 
 The 2005 Session of the General Assembly established a joint subcommittee pursuant to 
House Joint Resolution 713 (Appendix A) to study the need for greater consolidation or 
coordination of the workforce development and training resources available in Virginia.  The 
joint subcommittee was specifically directed to (i) identify all workforce training and 
development resources, including annual funding appropriations, staffing and management 
responsibilities; (ii) develop models for consolidation or other coordination of workforce training 
resources; (iii) identify needed changes to the administrative structure governing workforce 
development and training policy in the Commonwealth; (iv) identify costs of implementing and 
cost savings associated with greater coordination of resources; and (v) make legislative 
recommendations for the 2006 Regular Session of the General Assembly. 
 
The 15-member joint subcommittee was chaired by Delegate Kathy J. Byron, and Senator Frank 
M. Ruff, Jr., served as vice-chairman. The other members of the joint subcommittee were 
Delegate Clarke N. Hogan, Delegate Thomas Wright, Jr., Delegate David A. Nutter, Delegate 
James M. Scott, Senator Yvonne B. Miller, Senator Roscoe Reynolds, George E. Hunnicutt, Jr., 
Bruce Phipps, C. Michael Ferraro, Dr. Rose Harrell Johnson, and Dr. John J. Cavan.  Hugh D. 
Keogh served as an ex-officio member representing the Virginia Chamber of Commerce, and 
Seth Ginther was appointed by Attorney General Judith W. Jagdmann to represent her as an ex-
officio member. 
 
 HJR 713 recites that, notwithstanding the enactment in 2003 of legislation modifying 
certain aspects of Virginia's implementation of the Workforce Investment Act, there remain in 
the Commonwealth unsolved problems and issues related to the consolidation or other 
coordination of workforce training and development. 
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II.  JOINT SUBCOMMITTEE ACTIVITIES 
 
 
 The joint subcommittee was authorized by HJR 713 to hold four meetings in the 2005 
interim.  The resolution directed the joint subcommittee to complete its meetings by November 
30, 2005, and to submit an executive summary of its findings and recommendations no later than 
the first day of the 2006 Session of the General Assembly. 
 

A.  INITIAL MEETING 
 
 The first meeting of the joint subcommittee was convened on June 21, 2005.  After the 
election of Delegate Byron as chair and Senator Ruff as vice-chair, Terry Barnes-Pirko of the 
Division of Legislative Services briefed members on the legislative history of workforce 
training.  It was reported that, with the enactment of the Workforce Investment Act of 1998 
(WIA), Congress substantially revised the design under which federal workforce training 
services were organized and funded.  The earlier programs were maintained, but states and 
localities were allowed great flexibility to coordinate federal programs.  The WIA envisioned 
streamlined services for all customers, including, but not limited to, employers seeking skilled 
employees, unemployed or displaced workers, citizens seeking job search or job training 
assistance, and youths in need of training.  Those services would be provided through one-stop 
centers, at which the full array of workforce services would be available at a single, local 
location.  Services would be coordinated locally through Workforce Investment Boards, whose 
breadth of members would demonstrate partnerships among local governments, local employers, 
community colleges, and other interested parties.  As implemented, there are 17 WIB regions 
(Appendix B).    
 
 Under the WIA, 16 federally funded programs are required to partner through the one-
stop service delivery system.   Those programs are administered currently through nine different 
state agencies.  The mandated partner programs and their respective administering agency 
include the following: 
 
 
Workforce Training Programs   Administering Agency 
Adult Education and Literacy Programs (Title II)    Dep’t of Education  
Employment Service (Wagner-Peyser Act)  VEC 
Post-Secondary Career/Technical Education   VCCS 
(Perkins Title I) 
Senior Community Service Employment Program Dep’t for the Aging 
Trade Adjustment Assistance Programs  VEC 
Vocation Rehabilitative Services    Dep’t Rehabilitative Services  
Dep’t for Blind/Vision Impaired 
WIA Adult Program (Title I)    VEC 
WIA Dislocated Worker Program (Title I)  VEC 
WIA Youth Program (Title I)    VEC 
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Supportive Services 
Community Services Block Grants   Dep't of Social Services 
HUD Employment and Training Programs  HUD directly contracts with local   
       housing authorities 
Unemployment Insurance    VEC 
 
Workforce Training Not 
 Administered by Virginia 
Job Corps      U.S. Dep’t of Labor 
Migrant/Seasonal Farmworkers   nonprofit organization 
Native Americans Employment/Training Programs nonprofit organization  
 
 
 Under the WIA, workers are eligible for three tiers of services.  "Core services," typically 
provided through the one-stop centers, include initial eligibility determination and assessment; 
job search assistance; career counseling; information on supportive services and unemployment 
insurance; and information on available programs and the job market.  The second tier is 
"intensive services," which include group and individual counseling, comprehensive skills 
assessment, career planning, and short-term prevocational services.  The final tier is "training 
services," which include occupational skills training, on-the-job training, skills upgrading, 
entrepreneurial training, job readiness training, adult education and literary activities, and 
customized training for an employer who commits to hiring.  Workers receive the scope and 
intensity of services that they need, and are not required to progress sequentially through the 
levels.  Nonetheless, WIA funds for training are considered funds of last resort.    
 
 WIA reauthorization legislation has been introduced in Congress.  The House bill, H.R. 
27, passed the House of Representatives on March 2, 2005, and has been referred to the Senate 
Committee on Health, Education, Labor and Pensions (HELP).  The Senate bill, S. 1021, was 
unanimously voted out of the Senate HELP Committee on May 18, 2005, with bipartisan 
support.  The two WIA bills are not identical and, if enacted, their provisions will need to be 
reconciled. 
 
 Under the WIA, states are required to have both a state coordinating board and a state 
lead agency.  Prior to the WIA, the Workforce Training Council, staffed at that time by the 
Virginia Community College System (VCCS), was responsible for identifying current and 
emerging workforce and training needs, assessing potential markets, creating strategies to match 
job seekers with employers, and certifying courses and training programs.  
 
 In 1999, the General Assembly enacted HB 2558 in order to implement the provisions of 
the WIA.  Governor Gilmore named the existing Workforce Training Council as the state board 
required under the WIA.  The council’s name was changed to the Virginia Workforce Council 
(VWC) and its membership was expanded from 29 to 43.  The legislation added the Governor 
and the Secretaries of Commerce and Trade, Education, Health and Human Resources, and 
Technology to the VWC, as well as four members of the legislature, two from each chamber.  
Twenty-two members of the VWC appointed by the Governor are representatives of the business 
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community, including the presidents of the Virginia Chamber of Commerce and the Virginia 
Manufacturers Association; a representative of a private nonprofit institution; and a 
representative of private proprietary schools.  The remaining 18 business representatives were to 
be business owners or employers "with optimum policy-making or hiring authority" representing 
diverse geographic and economic areas of the state; and members of local WIBs nominated by 
state business organizations and trade associations.  Two members represented labor, including 
the president of the AFL-CIO.  The final appointees were to be a mayor, a chair of a county 
board of supervisors, and a representative of a community-based organization delivering 
workforce activities.  The VWC received staff support from the Virginia Employment 
Commission (VEC) and the VCCS, and made recommendations on workforce issues to the 
Governor. 
 
 In 2003, the General Assembly again amended its WIA legislation.  The VWC was 
reduced to 29 members, and it was directed to provide an annual report to the Governor on the 
status of workforce training.  As stated in its first annual report, "The [VWC] is a 29-member, 
business-led policy council whose purpose is to assist the Governor in meeting the workforce 
training needs of the Commonwealth."  2004 Virginia Workforce Council Annual Report, p. 1 
(2004).  The VWC "envisions the Commonwealth as having a world-class workforce system that 
is responsive to employer and worker needs and creates a well-trained, well-educated and 
globally competitive workforce."  Id. at p. 4.  Under legislation passed in 2004, the Governor's 
Special Advisor for Workforce Development is charged with the responsibility of leading the 
VWC.  See Code § 2.2-435.3(3).  
 
 Governor Gilmore named the VEC as the lead state agency under WIA.  Accordingly, the 
VEC became the fiscal agent for WIA funding to Virginia.  At that time, VEC administered five 
of the WIA-mandated partner programs.  Currently, the VEC administers six of the programs.  
The balance of the programs are administered by eight other agencies, including the Departments 
of Social Services, Aging, the Blind and Vision Impaired, Business Administration, Education, 
Labor and Industry, and Rehabilitative Services, as well as the VCCS.  
 
 Dr. Kirk Jonas, former Deputy Director of the Joint Legislative Audit and Review 
Commission (JLARC), provided an update on its 2003 report on workforce training in Virginia.  
A copy of Jonas' presentation is available at http://dls.state.va.us/GROUPS/WDTR/MEETINGS/ 
062105/JLARCupdate.pdf.  
 
 Gail Robinson, Liaison to the Virginia Workforce Council, VEC, provided a pamphlet 
containing a graphic overview of the WIA implementation in Virginia (Appendix C).  The chart 
detailed the 23 programs and the nine different state agencies that administer WIA-mandated 
partner programs.  The chart also showed the federal and state money received by the different 
programs, the populations targeted to receive services, and statistics on the number of services 
provided and outcomes achieved.  Ms. Robinson cautioned that the figures are not necessarily 
appropriate for comparison across programs, as the unique needs of the persons receiving 
services may be more intensive for certain populations than for others.   
 
 To further illustrate the information on the chart, Commissioner Dolores Esser led the 
members of the subcommittee through one program from the agency level vertically down 
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through the impact level.  Using the WIA Youth Program as the example, Commissioner Esser 
explained how the program is funded and where the funds are distributed.   She noted that 20% 
of the funds available for WIA Adult or Dislocated Worker programs may be transferred 
between those two programs, but that, with that exception, the state has no control over where 
the federal funds are spent.  When asked about the sizeable carryover of past year funds for 
youth programs, Commissioner Esser noted that, prior to the enactment of WIA in 1998, youth 
services had been provided directly through the schools.  It has been difficult to reach youth 
through the WIA "youth providers" format.  
 
 Debbie Melvin, Project Manager, Workforce Services, Department of Business 
Assistance, provided members with an overview of the Workforce Services Program. 
 

B.  SECOND MEETING 
 
 The joint subcommittee's second meeting was held on August 30, 2005, in Richmond.  It 
featured a presentation by Martin Simon, Director of Workforce and Economic Development 
Programs at the National Governors Association's Center for Best Practices.  Simon's briefing 
summarized two recent reports analyzing state implementation of the WIA. A copy is available 
at http://dls.state.va.us/GROUPS/WDTR/MEETINGS/083005/Simonppt.pdf. 

 The meeting also featured presentations by the Secretary of Commerce and Trade 
(http://dls.state.va.us/GROUPS/WDTR/MEETINGS/083005/Schewelppt.pdf.) and the Secretary 
of Health and Human Resources regarding workforce programs administered by agencies in their 
respective secretariats.  The meeting included an overview of the Department of Education's 
administration of the Adult Basic Education Program by Dr. Yvonne Thayer of the Virginia 
Department of Education.  A copy of Dr. Thayer's presentation is attached as Appendix D. 
 

C.  THIRD MEETING 
 
 The joint subcommittee continued to receive information regarding the Commonwealth's 
workforce training and development programs at its October 18, 2005, meeting.  It also began 
the task of reviewing models for potential consolidation and workforce programs and the 
agencies responsible for their administration. 
 
 Presentations by the Virginia Economic Developers Association 
(http://dls.state.va.us/GROUPS/WDTR/MEETINGS/101805/VEDA.pdf), the Virginia 
Manufacturers Association (http://dls.state.va.us/GROUPS/WDTR/MEETINGS/101805/VMA. 
pdf), and Bryce Jewett (http://dls.state.va.us/GROUPS/WDTR/MEETINGS/101805/Jewett.pdf) 
are on the joint subcommittee's web page.  In addition, joint subcommittee member Rose 
Johnson gave an overview of the activities of the Virginia Community College System relating 
to workforce development (http://dls.state.va.us/GROUPS/WDTR/MEETINGS/101805/ 
VCCS.pdf). 
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D.  FINAL MEETING 
 
 The fourth meeting of the joint subcommittee consisted of a work session held on 
November 14, 2005.  Prior to the meeting, the chair requested members to submit to staff 
proposals for improving the workforce training and development system.  Proposals were 
submitted by Mr. Phipps (Appendix E), Dr. Johnson (Appendix F), Mr. Hunnicutt (Appendix G), 
Mr. Ferraro (Appendix H), and Senator Ruff (Appendices I and J).  Following extensive 
discussion, the joint subcommittee endorsed five recommendations, which they approved for 
inclusion in legislation to be introduced in the 2006 Session of the General Assembly. 
 

III.  WORKFORCE TRAINING AND DEVELOPMENT RESOURCES 
 

 Over $250 million of federal and state funds is expended annually on Virginia's 
workforce development and training.  Of the workforce program funding provided in 2004, 
$191,531,189 was appropriated by the federal government and $59,371,377 by the 
Commonwealth.  WIA allows VEC to retain 15% of the federal funds for state administration, 
including VEC and WIA activities and the office of the Special Advisor. 
 
 Since Virginia's implementation of the federal Workforce Investment Act (WIA) in 2000, 
two dozen workforce programs have been administered by nine agencies in three secretariats.  
Most of these programs are mandated by the WIA to partner with the one-stop delivery system, 
under which Virginia is served by 39 comprehensive and 31 satellite one-stop centers. 
 
 The WIA established a framework for a unified workforce development system.  The 
revamping of government's approach to workforce development had already commenced in 
several states.  Elements of WIA include providing universal access to core services, 
emphasizing a "work first" approach, separating policy from operations at the local level, 
providing training through individual accounts, and increasing accountability through 
performance measures. 
 
 The VEC has served as the lead agency for implementation of the WIA.  The VEC, with 
assistance from the Virginia Community College System, staffs the Virginia Workforce Council.  
The 29-member VWC is mandated by the WIA to provide policy advice on WIA and other 
workforce issues to the Governor, as well as identifying workforce needs of the business 
community and creating guidelines for WIBs and the operation of the one-stop centers.  In 2004, 
the General Assembly enacted legislation codifying the Governor's establishment of the position 
of the Special Advisor to the Governor for Workforce Development.  Dr. Barbara Bolin served 
as Special Advisor from the position's creation until May 2005, and VEC Commissioner Dolores 
Esser was appointed Special Advisor in October 2005.  The Special Advisor is charged, among 
other duties, with serving as a liaison among state and local government, the VWC, local WIBs, 
and the business community to assist in the efficient implementation of workforce development 
programs. 
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 Though state implementation of the federal WIA occupied much of the joint 
subcommittee's attention, workforce development encompasses many services and programs that 
are neither funded nor required to partner under the WIA.  One state-funded program lauded for 
its efficient provision of services was the Workforce Services Program administered by the 
Department of Business Services.  The program is the second oldest economic development 
incentive program in Virginia, and was recently ranked as the fifth top workforce training 
program in the nation due to its flexibility and ease of use.  Testimonials included in the handout 
provided by Workforce Services praised the program for its lack of "red tape" and 
responsiveness.  The program is performance based, so that no grant money is disbursed until a 
job is created.  Funding is available as incentives for both new businesses and existing businesses 
that are expanding or undergoing changes in technology requiring retraining. 
 

IV.  MODELS FOR CONSOLIDATION OR COORDINATION OF 
WORKFORCE TRAINING RESOURCES 

 
 Much of the impetus for the establishment of the joint subcommittee was provided by 
JLARC's 2003 Review of Workforce Training in Virginia (JLARC Report).  The JLARC Report 
found that the structure at that time did not facilitate coordinated, seamless service to customers.  
JLARC staff found an absence of state-level coordination of workforce training programs, a clear 
potential for duplication, a failure to realize a coordinated one-stop service delivery system, a 
lack of authority over programs, and a lack of authority by the VEC to effectively facilitate the 
development of a coordinated statewide system of workforce training. 
 
 Summarized briefly below are the original JLARC recommendations and the VEC's 2005 
responses to those recommendations. 
 
1. Temporary Assistance for Needy Families (TANF) and Education for Independence 
Program should be mandated to participate in the one-stop service centers.  
• VEC:  Legislation passed in the 2003 General Assembly made TANF and the Food 
Stamp Employment and Training program mandatory WIA partners.   
 
2. Certain identified WIBs should apply for funding from the Virginia Tobacco 
Indemnification and Community Revitalization Commission. 
• VEC:  All WIBs who could benefit from and who are eligible for Commission resources 
have been encouraged to apply.  WIB One received $125,000 in May 2003.  WIB Eight received 
a grant for training equipment.   WIB 17 has made inquiries to determine availability of funds. 
 
3. VEC should require local WIBs to provide detailed and consistent expenditure data, 
which should be reported to the VWC at its quarterly meetings. 
• VEC:  VEC requires more detailed reports from WIBs on training and supportive 
services, with the first report implemented for the quarter ending September 30, 2004.  Future 
expenditure reports will be provided on a regular basis. 
 
4. VEC should clarify and monitor the policy for exiting participants from the WIA 
programs. 
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• VEC:  WIA Field Guidance Memorandum 03-03 was distributed in 2003 to provide 
clarification on registration and exiting of WIA program participants.   
 
5. VEC should renegotiate local workforce investment areas’ performance levels for the 
WIA Adult, Dislocated Worker and Youth programs to ensure the average local rate is at least 
equal to the rate negotiated by the State. 
• VEC:  Following an appeal to the U.S. Department of Labor, Virginia successfully 
renegotiated lower credential, and adult and older youth wage standards.  This narrows the gap 
between state requirements and the average local requirement. 
 
6. VEC should work with the VWC to establish minimum standards that training providers 
must meet to be recertified.  VEC should also monitor the recertification process conducted by 
local WIBs. 
• VEC:  VEC has begun the process of developing subsequent certification procedures to 
Policy 00-07.  This will soon be the focus of a VWC committee. 
 
7. VEC should work with the VWC to establish measures to evaluate the performance of 
local WIBs. 
• VEC:  In March 2005, the VWC adopted eight state workforce system performance 
measures that apply to six different program areas. 
 
8. VEC should work with the VWC to develop criteria to evaluate one-stop centers. 
• VEC:  In March 2004, the VWC adopted One-Stop Center Minimum Standards, WIB 
Member Criteria, and Governance Standards.  The One-Stop Centers completed their Tier I 
certifications, and 29 received this certification.  The VWC is now considering criteria for Tier II 
and Tier III certifications. 
 
9. The State Dislocated Worker Unit (SDWU) should collect basic information on 
companies approached and services provided by the Rapid Response program in order to 
evaluate the performance of the program, suggest improvements, and report regularly to the 
VWC. 
• VEC:  The SDWU implemented a Rapid Response Activity Report that captures various 
services offered to each employer before and/or during an employer briefing and employee 
layoff.  Files on weekly activities and contacts by the Rapid Response staff are kept at VEC 
regional offices and the SDWU. 
 
10. The Rapid Response regional coordinators should report to the Director of the Dislocated 
Worker Unit within VEC. 
• VEC:  This remains under consideration by VEC. 
 
11. The General Assembly may wish to consider consolidating workforce training programs 
under a new state agency for workforce training and development.  The new agency would 
assume functions currently completed by VEC.  Its head should be the lead for implementation 
and administration of one-stop service delivery system.  The Secretary of Commerce and Trade 
should develop a plan for consolidating workforce training programs as well as other functions 
currently performed by VEC into a single agency. 
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• VEC:  Legislation to consolidate all workforce programs was introduced in the 2004 
General Assembly and carried over to the 2005 General Assembly.  It was not reconsidered.  
Other legislation created the Office of Special Advisor for Workforce Development.  In the 2005 
General Assembly, HB 2626, as amended, would have transferred WIA programs to the 
Department of Business Assistance and Workforce Services.  The bill failed in the Senate 
Commerce and Labor Committee. 
 
12. The General Assembly may wish to consider assigning independent staff to the VWC 
through the Governor’s office, the office of the Secretary of Commerce and Trade, or a public-
private partnership.  The VWC, through its staff director, should be the lead for strategic 
planning, policy guidance, and coordination of issues crossing agency or Secretarial boundaries.  
Staff for this function should be assigned from existing, reconfigured agencies. 
• VEC:  In the legislation introduced in 2004 and 2005, the staffing function remained in 
an Executive Branch agency.  It was the sponsors' intent that the staffing function not be 
independent. 
 
 JLARC staff found that Virginia's structure lacked two characteristics of governance:  
authority and accountability.  To address these concerns, JLARC staff recommended 
consolidating workforce training programs under a new state agency for workforce development 
and training.  The new agency would also assume the VEC's current functions.  JLARC staff also 
recommended that the General Assembly consider assigning independent staff to the VWC 
through the Governor's Office, the Office of the Secretary of Commerce and Trade, or a public-
private partnership.  The VWC would be the lead for strategic planning, policy guidance, and 
coordination of issues crossing agency or secretariat boundaries. 
 
 The JLARC Report prompted several changes to Virginia's workforce programs.  The 
size of the VWC was reduced from 43 to 29 members in 2003; several programs, including 
Temporary Assistance to Needy Families (TANF) and Food Stamp Employment Training 
(FSET) have been made mandated partners; the Office of the Special Advisor to the Governor 
was established to provide policy coordination and direction; and, most importantly, a program 
that was but two years old at the time of JLARC's review has benefited from greater 
gubernatorial and Secretary-level focus, more system-level guidance, and state-level supervision, 
guidance and oversight.  Post-2002 successful initiatives include requiring WIBs to prepare 
annual workforce demand plans identifying jobs and skills needed by employers; using WIA 
funds to create a Middle College program; creating a Career Readiness Certificate; and creating 
the Advanced Virginia Incentive Program that provides scholarships for persons pursuing high-
demand occupations. 
 
 Though an update of the JLARC Report provided to the joint subcommittee in June 2005 
concluded that workforce training is "in a better place" than it was in 2002, it observed that: 
 

• The structure, purpose and operations of WIA and the one-stop centers appear largely 
unchanged. 

• Implementation of the WIA has been a very complex and difficult endeavor, cutting 
across multiple secretariats, agencies, levels of government, and funding streams. 
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• Elimination or substantial reduction of overlap and duplication will be difficult to 
achieve.  Because workforce training is predominantly federally-funded (with 
accompanying mandates and restrictions) but locally-administered and state-
coordinated, the direction and control of such a system is inherently problematic. 

• Challenges in leveraging resources, coordinating effectively, and eliminating 
duplication remain. 

 The update to the JLARC Report concluded that these challenges are likely to remain 
problematic for several reasons.  First, tensions exist over whether workforce training's principal 
client should be the individual or the business.  Second, differences in the expectations and goals 
of policy makers and administrators make measuring success difficult.  Third, hard-to-serve, 
disadvantaged clients are expensive to train and place in unsubsidized employment that pays 
wages above the poverty level.  Finally, the globalization of economies will make workforce 
training increasingly challenging. 

 The debate over whether the system would be improved by greater consolidation or 
coordination of agencies providing workforce services is not limited to Virginia.  According to 
the National Governors Association (NGA), there is no one predominant model for organizing 
WIA.  Common approaches include using the labor department office as the lead, using another 
existing agency as the lead, or having a cabinet-level coordinator.  Most states continue to have 
problems with coordination, communication, "silo-ed" programs and funding, developing useful 
performance measures, and effectively using community colleges and other educational 
institutions. 
 
 At the joint subcommittee's second meeting on August 30, 2005, Martin Simon, Director 
of Workforce and Economic Development Programs at the NGA, summarized two reports 
analyzing state implementation of the WIA. 
 
 "Transforming Workforce Development Systems: Five Case Study States," published by 
the National Governors Association, examined WIA implementation in Indiana, Louisiana, 
Michigan, Pennsylvania, and Utah.  The authors found that active involvement by, and strong 
leadership of, the Governor is required to transform workforce systems.  The state legislature's 
cooperation and support is critical to sustain reforms.  The primary role of state governments 
under the WIA is setting the policy framework and decentralizing decisions on service delivery 
to local boards, which are usually responsible for designing and implementing service delivery 
systems. 
 
 One trend evident in state implementation of the WIA is that states have reframed 
workforce development as an economic development strategy.  With this paradigm shift, 
workforce development is no longer viewed as an extension of human welfare policy.  Rather, it 
is viewed as a core economic development strategy in response to skill shortages and the needs 
of a knowledge-based economy.  As such, employers are seen as equal customers of the 
workforce development system. 
 
 A key element of state WIA implementation is aligning a variety of workforce programs 
to build a more unified workforce development system.  Two methods of aligning workforce 
programs have been implemented.  Some states, including Indiana, Utah, and Michigan, have 
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consolidated providers of programs into a single new agency focusing on workforce services.  
Other states have retained pre-WIA agency structures but have aligned programs by improving 
coordination of effort.  This approach has been adopted in Louisiana and Pennsylvania.  
Elements of this approach include developing performance indicators as a coordinating 
mechanism.   
 
 Other common trends include decentralizing policymaking for workforce issues and an 
enhanced role for local workforce boards, linking welfare programs and workforce services, and 
investing in technology to provide more user-friendly and accessible services. 
 
 Several challenges in WIA implementation by states remain.  While the WIA gives states 
some new tools, barriers continue to restrict service delivery based on program and funding 
"silos."  The WIA has a complex, narrow and loosely aligned accountability structure, with 
various reporting requirements and performance measures.  The WIA does not mandate 
integration among partnering programs.  While the Act invites states to build cooperation, the 
funding for providing universal services and infrastructure is limited.   
 
 Simon noted that the WIA has fallen short in increasing the role of employers.  Though 
the WIA requires that a majority of board members represent employers, their involvement has 
tended to wane as boards focus on administrative issues.  With respect to the ability of local 
boards to direct that training be provided for specific trades, Simon observed that local boards 
have the flexibility to put limitations on the occupations for which they will provide training.  
Under the WIA's tiered system, all persons are eligible for core services, but there is no 
entitlement to intensive and training services, which are subject to income testing.  Under the 
"work first" model, those who have the ability to be employed are placed in jobs before receiving 
training services.  Whether states adopted the work first model or a human development model 
as their program's overall focus was not a key factor in its results. 
 
 Simon observed that whether a state aligned its delivery of workforce development 
programs by coordinating services or consolidating agencies made no discernable difference in 
effectiveness.  Instead, differences in outcomes were tied more to the clarity of leadership and 
direction.  While consolidation may eliminate some program fragmentation, it takes a long time 
to implement. 

 Simon also provided the joint subcommittee with a summary of a report titled "The 
Workforce Development Act in Eight States: Overview of Findings from a Field Network 
Study," prepared by Christopher King and Burt Barnow for the Rockefeller Institute.  The report 
addresses leadership and governance, system administration and funding, one-step centers, 
service mix and orientation, and the use of market mechanisms in Florida, Indiana, Maryland, 
Michigan, Missouri, Oregon, Texas, and Utah. 
 
 The strength of state leadership in workforce development varies widely.  While some 
states, such as Maryland, grant a great amount of policymaking authority to local boards, others, 
like Utah, have centralized systems.  The WIA has not achieved the employer role that the WIA 
envisioned.  The authors attributed this to the size and bureaucratic nature of state and local 
boards.  Boards that focus on cluster strategies around key industries have had more success than 
those that focus on operational issues. 
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 With respect to administration, states have pursued distinctive, continually evolving 
paths.  The variation in administrative structures is viewed as a key example of state and local 
flexibility to design systems to fit particular needs.  Five of the states addressed in this report 
consolidated workforce programs into a single agency.  In the others, the traditional structure of 
stand-alone WIA programs and employment services is retained. 

 One-stop career centers were described as the "heart" of WIA.  More a place or service 
delivery arrangement than a program, one-stops are envisioned as a location where those needing 
workforce services can obtain program information without having to contact scattered agencies 
separately.  Employment services programs are almost always a key one-stop center partner. 
 
 Unemployment insurance is a mandatory partner in the WIA system, but the increasing 
use of remote call centers and computer networks has reduced the program's role in many states' 
one-stop centers.  Simon cautioned that locating all 17 programs that are mandatory partners 
under the WIA at one-stop centers does not ensure seamless coordination.  States that follow the 
spirit of the WIA and co-locate optional partners, such as TANF, at one-stop centers are more 
likely to have a seamless delivery system.  Community colleges are another worker services 
provider that, while not a mandatory partner under WIA, provide services through one-stops in 
some states. 
 
 Simon identified several challenges confronting states.  These include balancing 
accountability and flexibility; maintaining cooperative federal-state-local relationships for 
monitoring and overseeing activities of local boards and one-stop centers; assuring that reporting 
and performance requirements do not adversely affect client selection, service provision, and 
outcomes; balancing the effects of unemployment insurance calls centers with the role and 
effectiveness of one-stop centers; balancing the goals of universal access and serving those most 
in need; determining proper roles for business in workforce programs; and effectively integrating 
workforce services. 
 
 The eight-state study concluded that states and localities have embraced the devolved 
authority and responsibilities under the WIA, and are creating an increasingly varied workforce 
development system across the nation.  As in the five-state report, leadership was found to make 
a difference in workforce policy.  The WIA's separation of policy development, program 
administration, and service delivery functions is contributing to the effectiveness of workforce 
programs. 
 
 Another challenge identified by the joint subcommittee is the need to market WIA 
programs.  Some states have developed recognizable brands in advertising for the workforce 
system.  Regarding the need to market workforce services to the business community, Simon 
noted that marketing seeks to overcome the stigma that some associate with workforce programs 
that is a legacy of the past when some programs were aimed at disadvantaged persons without 
job skills.  The universal access element of the WIA is intended to move programs away from 
that legacy, and progress has been reported. 
 
 Secretary of Commerce and Trade, Michael J. Schewel, cautioned the joint subcommittee 
that if the Commonwealth only focuses on citizens with barriers to employment, it will not serve 
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most Virginians.  Conversely, if the Commonwealth does not serve those citizens, it risks not 
having as many workers as the business community needs. 
 
 Schewel identified several issues with the WIA, including the system's inflexibility and 
the focus of local workforce boards on WIA clients rather than on broader workforce issues.  The 
lack of flexibility was illustrated by the requirement that persons be income-eligible to receive 
WIA-funded training, which results in barring many employed persons from improving their 
skills through WIA's training programs.  The lack of participation by some mandatory WIA 
partners, including the failure to provide funding for one-stop centers and difficulties in co-
locating partnering programs at one-stop centers, was identified.  Three other concerns identified 
by Schewel were the lack of focus on the needs of employers and employees, the lack of an 
overall state workforce development plan to prioritize the Commonwealth's resources (though 
the Workforce Council is developing a planning blueprint), and a lack of clearly-defined roles 
across agencies and programs. 
 
 Virginia has taken the approach of aligning its workforce programs through coordination, 
and not through agency consolidation.  The Commonwealth has adopted workforce development 
as an economic development strategy, and has added optional WIA partners, including TANF 
and the Food Stamp Employment Program, to its workforce development program as directed by 
recently-enacted legislation. 
 
 Remaining challenges include program "silos," accountability, non-integration of some 
programs, and limited funding.  While Virginia has made a lot of progress in implementing the 
WIA, Schewel cautioned that much work remains.  The challenges Virginia faces are the same as 
those facing other states, and Virginia is trying some of the same approaches that other states are 
implementing.  Schewel recognized the need for a single person in the executive branch to 
coordinate policy alignment across the various secretariats responsible for workforce 
development programs.  While the Special Advisor performed a valuable service, he expressed 
reservations with the siting of the position in the Governor's Office, noting that it might have 
been more effective had it been placed in the Commerce and Trade Secretariat. 
 
 Secretary of Health and Human Resources Jane Woods agreed with Secretary Schewel 
that the consolidation of agencies is not the best way to achieve the program's objectives.  When 
boards decide that they want to work together and share resources, they have been successful.  
Where that will is not extant, state consolidation of agencies will not move that paradigm. 
 
 The joint subcommittee examined several models for consolidating workforce training 
resources at its October 18, 2005, meeting.  One model was based on the JLARC Report's call 
for the establishment of a new state agency that would assume the functions of the VEC and lead 
the implementation of the one-stop service delivery system.  Legislation was introduced in the 
2004 Session by Delegate Hogan that would have created a Department of Workforce 
Development to administer all workforce programs.  House Bill 526 was carried over to the 2005 
Session and not taken up. 
 
 In the 2005 Session, Delegate Byron introduced House Bill 2626, which provided for a 
more limited consolidation by transferring the Job Service, Trade Assistance Act and WIA 



 14

programs from the VEC to the DBA, which would have been renamed as the Department of 
Business Assistance and Workforce Services.  A substitute to that bill, which passed the House 
of Delegates but failed in the Senate Commerce and Labor Committee, would have moved only 
the programs under Title I of the WIA to the DBA.  The substitute to House Bill 2626 provided 
the second model for program consolidation discussed by the joint subcommittee. 
 
 VEC Commissioner Esser noted that legislative attempts to implement the JLARC model 
by consolidating programs have not been successful.  She attributed their lack of success in part 
on the variety of state and federal funding streams, and observed that consolidating federally-
funded programs raises definitional and other issues.  Commissioner Esser observed that the 
VEC, with over 1,000 employees, has an adequate infrastructure to support administration of 
WIA programs.  Moreover, there is a high correlation between unemployment insurance and 
workforce services.  If VEC were to lose administration of workforce services programs, the 
effectiveness of the unemployment insurance program could be impaired. 
 
 The joint subcommittee declined to adopt a model for program consolidation.  Members 
perceived that the critical element to an efficient, streamlined program is leadership at the 
gubernatorial level, and that the next Governor should make workforce development a top 
priority.  While the organizational format is relevant, the passage of consolidation legislation 
would likely face opposition from existing providers and their advocates.  Rather than try again 
to shift programs around, members elected to pursue alternate approaches to make the delivery 
of workforce training and development programs more flexible, transparent and responsive to the 
needs of Virginia's business community. 
 
 Other models were proposed by representatives of economic developers and 
manufacturers.  Will Davis, State Manager of Economic Development at Appalachian Power and 
President of the Virginia Economic Developers Association (VEDA) recommended that Virginia 
provide performance-based incentives that help the Commonwealth attract specific growth and 
emerging industries.  The Commonwealth should also increase funding for such programs as the 
Workforce Services program administered by the Virginia Department of Business Assistance. 
 
 VEDA is considering a public policy recommendation to more closely align several of 
Virginia's employer-focused and business development programs with state economic 
development efforts.  Streamlining these efforts will enhance efforts to create job opportunities 
and investments.   
 
 Brett Vassey, President of the Virginia Manufacturers Association (VMA), testified that 
Virginia may lose 100,000 existing manufacturing employees to retirement between 2007 and 
2010.  Given the difficulty in locating qualified technicians in skilled trades, the VMA has 
adopted a workforce development policy that calls for special emphasis on worker and skill 
enhancement efforts. 
 
 Vassey listed six essential characteristics of a workforce development system:  
Responsiveness, flexibility, preparation of both new workforce entrants and incumbent and 
displaced workers, responsiveness to the non-technical and technical talent requirements of the 
workplace, promotion of a "systems approach" with a single point of service delivery, and 
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performance measurement and assessment.  An organizational solution should include 
Secretariat-level authority for an office in the Executive Branch that would be responsible for 
measuring performance and ensuring accountability.  Funds should be prioritized for existing 
businesses, and budget resources for programs should be connected by performance metrics.  
 
 Vassey further suggested that the current programs be divided among those that are 
primarily employer-focused (such as the Workforce Services program), employment-focused 
(such as unemployment programs), and employee-focused (such as programs administered by 
the Department of Social Services). 
 
 Bryce Jewett, owner of a Richmond-based manufacturing business, summarized the 
Manufacturing Council's report on skilled trades and recommended that the Commonwealth 
develop a statewide process for anticipating the specific needs for skilled labor and balancing its 
training resources to meet those needs.  In addition, Virginia should promote manufacturing and 
skilled trades as an attractive career option to middle and high school students.  He voiced 
support for efforts to continue to streamline and consolidate state workforce development 
programs. 
 
 A number of models to increase program coordination were discussed at the joint 
subcommittee's final meeting on November 14, 2005.  These included: 
 

• Establishing a Deputy Chief of Staff to the Governor with responsibility for workforce 
development and authority to shift resources as part of a unified approach and to 
articulate measurable goals. 

 
• Revamping the Virginia Workforce Council to become a centralized, state-level 

governing board responsible for approving a state workforce development plan and, 
ultimately, selecting a Workforce Network director. 

 
• Establishing a Leadership Team, reporting to the VWC, with responsibility for 

administering all 23 workforce development programs and service delivery through the 
one-stop centers. 

 
• Focusing on reforming local WIBs, including the appointment and education of 

appointees. 
 

• Providing an independent staff for the VWC, as recommended in the JLARC Report. 
 

• Converting the Special Advisor to the Governor on Workforce Development to a cabinet-
level position. 
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V.  RECOMMENDATIONS 

 
 The joint subcommittee voted to endorse five recommendations at its final meeting.  The 
recommendations are expected to be incorporated into legislation to be introduced in the 2006 
Session of the General Assembly. 
 
 
 1.  Transform the position of the Special Advisor on Workforce Development to a 
Deputy Chief of Staff for Workforce Development, in the Governor's Office. 
 
 Senator Ruff moved that the position of Special Advisor be transformed into that of a 
Deputy Chief of Staff to the Governor for workforce development.  The recommendation, which 
was endorsed by a vote of 13-2, recognized that the Office of the Special Advisor was not a 
"workforce czar" and has limited powers.  Members had expressed the view that the position 
should have direct access to the Governor, and that locating the position in an existing secretariat 
would not resolve the concern that it should be able to resolve inter-secretariat conflicts.  Senator 
Ruff stated that the new position ought not to be a Secretary of Workforce Development.  
Funding for the position was expected to be available from the Commonwealth's discretionary 
WIA funds currently used to fund the Special Advisor position and staff the VWC. 
 
 2.  The duties of the Deputy Chief of Staff will include being the fiscal agent for the 
Virginia Workforce Council and workforce network funds. 
 
 Senator Ruff then moved that the Deputy Chief be made the fiscal agent for the VWC 
and for WIA funds.  Following Mr. Ferraro's request for clarification, members made it clear that 
the Deputy Chief of Staff would have authority over funding of other services provided through 
the Virginia Workforce Network rather than merely over federal WIA funds.   The Deputy Chief 
of Staff would replace the VEC as WIA fiscal agent, and also be empowered to oversee funding 
of other programs.  In response to concerns that the joint subcommittee was creating additional 
bureaucracy, some members observed that elevating the position to the gubernatorial level is 
necessary to providing oversight, and that absent authority over funding, the Deputy Chief of 
Staff would not have any real power.  The recommendation was endorsed on a voice vote, with 
three members objecting. 
 
 3.  The duties of the Deputy Chief of Staff will include serving as staff for the 
Virginia Workforce Council. 
 
 Senator Ruff moved that the duties of the Deputy Chief of Staff include acting as staff for 
the VWC.  As such, the Deputy Chief of Staff would aid the VWC in establishing policies and 
procedures for workforce development. 
 
 4.  The duties of the Deputy Chief of Staff will include working with the Virginia 
Workforce Council to create and implement a statewide strategic plan and performance 
measures, and evaluating performances based on these measures. 
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 Senator Ruff's motion was adopted 13-2.  Following its endorsement, Delegate Hogan 
moved that existing provisions in Code of Virginia addressing workforce development program 
administration be repealed; it was withdrawn after clarifying that the provisions authorizing the 
position of the Special Advisor were to be replaced or recast as applying to the new Deputy 
Chief of Staff.  Concerns regarding whether the establishment of the Deputy Chief of Staff 
would run afoul of the doctrine of separation of powers were aired and discounted. 
 
 Senator Ruff's motion that the current system of having 17 local WIBs be replaced with a 
single, state-wide WIB, and existing WIBs be made advisory boards, was not adopted.  Concerns 
were voiced that it would remove local authority and, if local boards were made advisory boards, 
the involvement of local businessmen would be reduced. 
 
 5.  The Deputy Chief of Staff and the Virginia Workforce Council will be directed to 
create a statewide strategic plan to address the need for reforms in workforce policy, 
looking at issues of the need for reforms at the local WIB level. 
 
 Delegate Byron moved that the Deputy Chief of Staff for Workforce Development be 
charged with creating a state workforce plan that would implement workforce initiatives and 
policies.  These would include reforms and concerns of rural communities, with a focus on 
keeping business interests involved in local decision making.  The motion addressed concerns 
that businessmen were losing interest in serving on local WIBs that spent an inordinate amount 
of time on bureaucratic administrative matters.  The motion was approved by a vote of 13-1. 
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VI.  CONCLUSION 
 
 The joint subcommittee appreciates the assistance provided by all interested persons who 
participated in its work. 

 
 
     Respectfully submitted, 
 

Delegate Kathy J. Byron, Chair 
Senator Frank M. Ruff, Jr., Vice-Chair 
Delegate Clarke N. Hogan 
Delegate David A. Nutter 
Delegate James M. Scott 
Delegate Thomas C. Wright, Jr. 
Senator Wm. Roscoe Reynolds 
Dr. John J. Cavan* 
C. Michael Ferraro 
George E. Hunnicutt, Jr. 
Dr. Rose H. Johnson 
Bruce Phipps 
Hugh D. Keogh, ex officio 
Seth Ginther, ex officio 

 
 
 
* Dr. Cavan's approval of the report is subject to the addition of the following additional 
recommendation: 
 

"6. Encourage local WIB Boards to use the VCCS as the primary provider of local 
workforce training." 

 
 
Senator Yvonne B. Miller dissents from the report on grounds that many federal requirements 
will require more staff than a new placement will have. 
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