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- SPECIAL NOTE

This monograph is'ane of a series entitjed CETA Program Models prepared for the Employ-
ment and Training Xdministrafion’s Office of Commpunity Employment Programs, with finan-
cial support by the Office of Research and Development. The series, on program activities and
servicés, was prepared under contract numbser 81-11-71-09 with the Nationat Council en Em-
ployment Poliey and edited by Garth Mapgum of the University of Utah. )
The monographs being issued or prepared for publication are On-the-Job Training by James
aromley and Larry Wardle, Job Development and Placement by Miriam Johnson and Marged
Sugarman; Classroom Training—-The OIC Approach by Calvin Pressley and James McGraw,;
Supportive Services by Susan Turner and Carolyn Conradus; Intake and Assessment by Lee ‘
Bruno; Work Experience Perspectives by Marion Pines and James Morlock; and Pwblic Service L ox.
Employment by Ray Corpuz. Others may be added as circumstances warrant.
The authors, experienced employmient and training program operators themselves, review the :
purposes and means of carrying out CETA functions and comment on methods they have found
useful in conducting programs and avoiding pitfalls. The series is commended not only to
program opetators and their staffs, but also to.community groups and other employment and
training services professionals in-the hope that this information will enable more peopletolearn
about CETA pr ;, stimulate new ideas, and contribute to improving the quality of em-
ployment and (taining programs. . _ ] 4
The series should not be regarded as official policy or requirements of the U.S. Department of
Labor. Although every effort has been made to assure that the information is consistent with - .
present regulations, prime sponsors are urged to consult current regulstions before adopting .
changes the authors may adyocate. The authors are solely responsidle for the content. ~
Another series of use to CETA prime sponsors and their staffs is\ CETA Tide VI Project
Description Reports. There are two volumes in this series. The first monograph was prepared by a
MDC, Inc., Chapel Hill, N.C., under congract number 82-37-71-47. The second volume was .
prepared by ETA with assistance from prime sponsors, regional offices, and a private
contractor. . . o .
, Copies of other titles in these series may be obtained frorit;

Office of Community Employment Programs
Employment and Training Administration
+ U.S. Department of Labor
60! D Street, NW. ] )
Washington, D.C. 20213 . S
Reader comments and suggestions are welcomed and may be sent to the above address. I.,
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It is the intent of this monograph to explore, from B practitioner’s viewpoint, thres major
approaches to public service cmploymcnt-—counterc:rndcal employability. development, and
structural targeting. While based primarily upon the aulhor’s personal experience as director of
a Comprehensive Employment and Training Act (CETA) prime sponsor staff, the monograph
reflects some synthes1s of the experiences of other pnnje sponsors undgr CETA titles IT and VI,
as well as past experiences under the categorical programs authorized by earlier leg:sianon

" Considerable policy development is still necessafy to clarify the roie of public service

employment as_part of the nation’s employment ani training and e€onoritic policies. This -

report does not.attempt to deal with this issue, [nstead,
of public service employment and its potential impl
field who needs some background and models for r
public service employmem program. The dlscpsslon,
theoretical world or the “play-by-play account.” The i

, it attempts to provide an understanding
¢ntation to the new practitioner in the

eeks to avoid the extremes of either the
¢ of the monograph is therefore to serve

as a catalyst for thought in public service empfpyment program design and not as &
. techgijcal assistance guidé on how things should

done. Obviously; ‘prime sponsor needs
differ, and therefore program design may differ rom ]unsdu:tmn to jurisdiction, But the
experiences of those who have been “down the ro may be useful ;o those just starunﬁ the
trek. That is the modest ambition of this document.

Author Ray E. Corpuz, Jr., was with the City jof Takom Wash Public Emp}oymem
Program in~}971, and later was a planner with th¢ Cooperative Area Manpowr.ir Planning
System (CAMPS) and the Puget-Sound Governmenital Conference. Heis currently director of
the City of Takoma CETA program. : " ;
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Public Servide employment can be defined as expenditure of.
public funds to employ, an the payroll of public agencies,
those who would otherwnsc remain vnemployed. Anincreased
supply of jobs is created by Federal subsidies to State and
local governiments. It differs from normal public employment

. in that the objective of a regular job is the good br service

produced, with.employment a byproduct, whereas in public
/scMOe employment, the job is the objective and the output a
byproduct Rublic service smployment can be: dlfferentlalpd
“ from public. works in that the latter term refers to the
construction ‘of facilities, most often but not always throudh
contract with private firms: "
Public service employment is less easily dl[ferentm{ed frorn
“work experience.” In some cases, the difference lies in the
.entry requirements or in the producnvlty eprctat:ons, both

of which are generally hlghcr for public, service employ ment

Until the-1976 amendments to the € rnprehcnswc Employ-
" ment and Training ACI (CETA), another possnble difference
-was that publrc service employment involved jobs similar in

nature torthose held by regular employees of public agencies, -

+ whereas work experience generally implied actiyities &al,

/ though useful, probably would not be performed by public

!

ER

employees without the program. Introduction of a  work ¢rew
emphasis under -CETA’s title VI at that Jatédé datc largcly
climinated this dlsuncuon . .

A Typology of Ty :
) - ] .
Public Job Creation

v X .

IR

« The term “publie service cmplo;mcnt" first camé inth
uddesgmd'usc with the Ernergcncy Esmployment Act of 1974

' years that it is worth listing those varied objectives:
1. Jobs provided. to wotkers who were temporarily ¢
work_during  tfnsitional state of life. Examples Are the
Neighborhpod Youth Corps (NY’C) out-of-schgol and

Q

L
- -
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youth A rngrc receljt qxample js the Summer Program f for K

Econormcally Dlsadvnmaged Youth {SPEﬁY),‘author— ; .

ized under mle [11, section 304(&) of the Cornprehcnsm: ;

Ernployrncnt ahd Training Act,

2. Longer term Jobs prqyldod to structurally.unemployed
" persons who, sven in thie best-of economic. conditions,
could not find jobs. The Operation Mainstream program,
which focuSc _on the olcﬂr workers, is an example,

, and laddcu for the disadvan&gcd
occupational fields, especially those

of 'the Economlc Opportunity Acl (EOA) and ¢he*
unner 6f the‘Work lnoemwe prograrn andsimilar but

E]

5. Public service crnployrncnt asa spectalty, an economic tool
ffor depressed areas and declining communities that
{ experience high uncrnploqunt such as central areas of
larie citigg, Often the secondary benefit<of such an
' -approach was the provlslop of necessary public services,
which ordinarily codld not be provlded

A

| 6. Creation of public jobs a3 a counteteyclical tool during an

economic recession to combat high unemployment. The
Public Employment Program. create by the Emergency
Employmcgt Act and the Emergency Jobs Program, tifle
.VI of the €omprehensive, Ernployrnent a{nd Training Act,
were both enacted as -cot[ntercycllca! mechanisms’

7. Finally, the public sexvice employment approach, viewed
in its brohd’ sense as a rcvenue-transfer methanism that’
provrdesmhtwn-ald to local: and State governments to.
fil critical service ngeds-and maintain basic service levels.
R serves this function whether the funds are weed to
support otherwise unemployed peoplé /in proyviding

A

-
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. addintional services or to release othcr fund'lo provlde new

Services. . .

The planning,' implethentation. and evaluation of public
service employment programs have been complicated and
cohfused proglammatically by differences n objectﬁs and
1n the expeetations of poliggmakers as to what publicservice
empioyfnent could accomphsh. This multiplicity of objec-
tulles and its impact on p_rogram administration and results

are evident from the hlstor)'fjf that service function.
" N + ?

L
e . gb . -
t e

- e

The Pre-1960’s History

4 T ] o.

Without knowledge of compensatory fiscal and -monelary
policiss, public job-crealion was the only available weapon
agaifist the near.economic collapse that put at least a quarter
of the labor force out of work attd’kept unemployment above
10 percent for a dozen years after 1929. The Public
Works Admmxslrauon {PWA) let contracts to ‘pjwale
employers for the colﬂfrucuon of public facilitieS. The
Federal, Employee Relief Agt (FERA) progmm. the Civii
Works Administration (CWA), and the Works Progress

. (Laler Work Projects) Administration (WPA) ali,hll.‘ed unem-

ployed workers directly on pubﬁc payrolls, conceru rating on
construction but with significant wgiting, art, gnd .other
projects. The National Youth Admmlstrallon(N A) offered

* both in-school and out-of-school work in the commuaity for

youth, while the Civilian Conservation Corps (CCE) took
them into comervation work. Table 1 provides an indication

L] ) B

of .

unemploy ment.

\j’ax cut, a

of Jhe magﬁi(ude and “nature of those projects, which

‘absorbed as much as 6.6 percent of the labor force and pro-
" vided 2.8 percent of the gross national product.

Wars, hot and cold, maintained employment {evels until
the mud-1950's. when the feed for public job creation again
became a subject of policy debate, with reinauguration of the
NYA - and CC(; projects proposed in the late 1950's.
However,’ when public job creation feturned in the early
1960°s." 1t was as a.weapoy against class rather thah mass

%

-

Pulilnc Job Creation i in. ‘the
Great Socnety“

14; i

4. )
Provision of job opporiunities was a major political issue
of the 1960's. but direct public job creation was not a pre-

sferred route, in part pecause the programs of the New Deal

were remembered as make-work. Depressed ‘areas
legislatipn, retraining programs under the Manpower
Development and Training Act (MDTA) of 1962, the 1964
eatlier business investment credits were repre-
sentative of the preferred approaches. Several programs were
initiated which offered direct publi¢ employment under the
guise of “work experience and training programs.” Bug these
efforts wete, smali and targeted only at spec:al groups or
areas,
As the Social Security Act was amended in 1962 lo allow
public assistance benefits to families with an employable but

TABLE |. EXPENDITURES AND AVERAGE NUMBER OF EMPLOYEERS ON

J , WORK RELIEF AND PUBLIC WORKS PROJECTS,
. “ " FISCAL YEARS 1933-40!
. . {Enp : : n mil ploy wn th dal
Work re]lcf prograTs3 Public Works Admimsiration
. " Average ' B Average
Year - Expenditures employces Expenduures employces?
TOM coeie creer e e ae sum?. aa $1.734
[ 4
SI9B3L N e e 9 s ' - il . -
1934 . ... L e e 4 1.228 114 279 463
1935 .00 vins ot e e e e aeieeana 4“7 T3 138 . 263 h
PO36 .0 verm b e e aeeaiee e } t750 2739 248 263
19370 h e e e i ) 2.283 3.028 278 S £
1938, «ovivrrniin. e e e eeerans 1799 2,575 g 177 12
L U PTUP 2.529 3,695 ) 128 . 236
[ U I P 1.857 51 *286 61

“Averages of mnnthiv -.Iau e

1
*

Ineludes the L ivid v ok '\dmummdunn L' m.mllﬂ 1901 thtaugh Apol 1934, Ihvlluan( onwerviion Catps 191942, Works l’toSr:s; Administianon, 1930-41 and the Nanonal Vauilv Adminstration.

14442

'Employees ar Foderal amd non-Fedecal Fw A conslfuctien s dvswn on 2 catendar 'War haus

+ . > .
SOURCE Work and Reliet Prdates (% sduntion Nawanal R s Planning gaac’ 1942 pp 35159 * .
il - -
g - - i 5 - .. ;
S 4 )
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~ for job creation in ‘those lo

{

unemployed head, a Commumty Work Training program
was added to make it possible {or some of them to earn their
benefits The Economic Opportumity Act of 1964 sought to.
ehminate poverty through a combination of remedial em-
ployment and traimng programs emphaslzi-ng&l{c poor and
disadvantaged. particularly youth.

Among the more notable approaches wnsuccessfully pro-
posed under the FOA design was one by the Department of
‘Labor for a major adult work relief program. In effect, the

- proposal was to reinstate the WPA and pay for it with a

cigarette tax. However, the onus was still present and the
cost higher than a presidentially set ceiling. The Department
of Labor had to settle for.title 'V of the EQA. which was

g written flexibly enocugh to allow either work expenence or

~training so long as 1t was addressed 10 actual or potential
welfare recipiénts. It emphasized the importance of training
and the values of good work habits and expeniencd, rather
than income and employment Yet some public job creation
efforts wege funded, the most notable of which was the
Kentucky “Happy Pappy” project that offered incomes and
usefgl activity to thousands of unemployed older men who
%a_d,suffered from the decline of the coal industry in eastern
entucky.” >
Of larger scaleswas the Neighborhood Youth Corps. It
provided income and work experience through jn-schooband
out-of-school prj]ecls The objective was a combination o
ry employment providing work experience,
and school retention incentves for disadvantaged youih. It
was hoped that their employability would be enhanced. but
that objective was secomdary.

Operallon Mainstream was created by amendment to the
EQA in {965.. 1t provided employment for older workers
with histories of chrome unemploymenl It was the first
employment and training program in the f96i}s designed 10
use¢ Federat funding to enable State and local governmiénts to
employ significant numbers of disadvantaged adult workers.
Remniscent of the WPA, projects nnder Operation
Mainstream involved street improvement. park mainte-
nance. beautification, and other community projects.

As unrest in the central cities brought increasing demands

tions, sayeral gther programs,
including Special Impact and New ﬁreers. were added to
EOQA. Special Imp3ct was to provide special funding for a
comprchensu;e attack on employment problems of selected
poverty areas. New Careers provided entry-level jobs in
human service agencies to the disadvantaged, with career
ladders leading to paraprofessional status. A major innova-

_tion in 1968 was the program of the National Alliance of
" Businessmen’s Job Opportunities in the Busingss Sector

{NAB-JOBS), which added government subsidization of
private jobs for the disadvantaged.

The Public Service Careers (PSC) pregram, established in
1969, was both a traiming and a placement program that
concentrated on jobs in the public sector at the Federal,
State, and local government levels. Entry-level jobs and
upgraging of low-skill workers were provided at the State
‘and local level, and career opportunities at the Federal level.
The New Caresrs program was "eventually incorporated into
PSC >

-

[Kc o "

wll Toxt Provided by ERIC
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. training scene.

The Advent of Publlc Servnce
Employment .

Yet all of these efforts were small scale. Recommenda-
tions of various commissions that the Federal Government
act as employer of last resort and guarantee public service
employment opportunities in some form were far
reality. Congressional’advocacy of public job creation for the
disadvantaged was never sufficient to offset opposition in
both the legislative and éxecutive branches of the Federal
Government. It was only when general unemployment roge
suff:lcm'nlly to affect more politcally potent groups that the
concept became politically acceptable. Thus in the $970's,
public service employment has been used in large part asa
cauntercyclical measure, rather than as a structural or
employability too] for the unempioyed. In response to rising
unemployment and a slack economy. the Emergency
Employment Act (EEA) was passed in July 1971, and the
role of government as an employer of the jobless was

expanded, The focus of the EEA was to provide public >

service employment for the unemployed and underemployed
in times of high unemployment and to assist State and local
government 1n providing communities with needed_ public
services. -

Funds were provided on the basis of bne criteriori—a
nytional unemployment rate of 4.5 percent or higher for 3
ecutive months. Funds were to be discontinued if the

fioged .that enrollees would either be absorbed
perinanent, unsubsidized public sector jobs or be cmproycd
in the private sector.

The Public Employment- Program created by EEA was (he
most significant development since MDTA of 1962 and EQA
of 1964. Although using public sector jobs to allcvnate
wnemployment and to. provide pubhc services was lhc
emphasis of the New Deal pohcies. their experience has little
applicability to the economic. technological. and social
conditions of the early 1970°s. During the depression,
unemployment was massive and construction _was a
relatively labor intensive and vinorganized field, In contrast,

,the public employment programs of the 1960's generally

focused on limited groups and on the hard-to-employ and
pursued work expérience as a higher priority than providing
needed puplic services.

PEP presented a new and major departure in employment
and training policy. It proved to be important not only for-its
short-run impact on the unemployed, but also for its longer
term 1mpact on State and local governments and as a case
study for future gublnc manpower policy. Giving State and
local governments responsibility for creating public service
jobs and for administering subcontracts with other
]nsmunons was preparation for titles 11 and V1 of CETA
The expenence also made public service employment an
apparemly permanent aspect sthe employment and

N I
C!ETA's announced intent was to decentralize and
decategorize program decisions.

d“- ,”‘ - LI

nemployment rate dropped below this level, when it was’
into

ns. However, Congress felt ~
strongly enough abgut public service employment to include

~ .

/-
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a separate title for it, even though it was limited to depressed
local economues, with an “escape hatch” for spending those
monies in other ways. The purpose of this title || was
declared to be “to pro ldc(unemployed and underemployed
persons with transitional employment in pobs providing
needed public services in areas of substantial unemployment
and. wherever feasible, related training and manpower
services Lo enable such persons to move into employment or
Atratming not supported under thes title ™ Its funds became
available to any jurisdiction that_had 6.5 percent or more
unemployed for 3 months. However. these funds could also
be used for any-of the comprehensive purposes of title [if the
State or local prime sponsor preferred other activities rather
than public service employment. ‘

Although the Emergency Employment Act served as the
funding model for the CETA tule 11 public employment pro-
gram. EEA’s objectives were countercyclical, responding to
the 1970-71 recession and the winding down 1n Vietnam. The
intents of CETA title I1 are better described as employability
development and structural targeting Title 11 was ogyginally
‘intended as a transitional stage for the unemployed and dis-
advantaged. while new shills were developed, local
conditions _improsed. and access was found to permanent
J0bs. ' \

.-, A new utle V1 was added in 1974 through the Emergency
Jobs and Unemployment Assistance Act as a result of a
rapidly rising unempIOym_enf rate and a deepeming of the
“recession. Both it and the Emergency Employment Act of
1971 were enacted duripg a period when the administration
in power was’?eluctant to use general discal apd monetary
policy to speed economic growth rates¥nd job creation. The
main ways (n whi tle VI differed from tjtle 1] were that:
{13 The eligibulily criterion ot length of ungfmployment could
‘be reduced from 30 to 15 days by waiver request frong
applicants serving areas with unemployment rates in excess
?? percent; (2) the transittonal gBals could also be witd
pon request, and {(3) programs were to enroll Whe
unemployed rather. than the er:onomicplly disadvantaged,

4
-
.

~

served by title [l programns.” A supplemental appropriation
under utle [T was approved in fiscal 1976 in order to avoid
mass layolls of title VI participants asfunding ran out. and
large numbers of participants were transferred [rom one
program to the other. As aresult, the distinction between the
title 1T and title V1 approaches became ineaningless,

An amended title V1 was subsequently approved under the
Emergency Jobs Programs Extension Act prior to the
national election n the fallof 1976. It provided addiuonal
funding o prevent the dangerous “chfl elfects™ ol mass
layolfs. 1t also introduced a project focus more reminiscent of +
the 1930°s than were the additions to regular State and local
governi@ent employment that had been the focus of PEP and
of titles || and V1 until then. Prionty was assigned to the fong-
term unemployed. for whom sponsors were 1o design new
projects providulg employment less hikely than earlier CETA
jobs to lead to transition to regular civil service jobs.

. With an unemployment rate of around 7 percent persisting
in [977. Congress provided additional funds to enlarge the
number of public service jobs 10 725.000. The new Youth
Employment and Demonstration Projects Act was oriented
more to work experience than to public service employment.
but 1t authonized opportumities for an estimated 200.000
young people. The local public werks program was expected
to generate 300,000 publicly created though largely privately
provided ‘ Then in his welfare reform proposal of August
1977. President Carter recommehded 1.4 mullion public
service Jobs for welfare recipients and other low-income
workers. Clearly. private job creation was the preferred ool
of the Carter administratign for combating unemployment
and poverty. Yet throughout the history of public service
employment, one could find advocacy lor its useas: (1) A ool
for improving employability; (2) a gréapo.n against structural
unemployment of particular people In specilic places. and (3)
a general yecourse for workers unemployed during declines

. m the business cycle..In all cases. it was a transfer fayment )
_ providing income as well as a source of both useful activity =

agd public service.

e
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A major difficulty in discussing the role and function of
public service employment is lack of agreement by both
policymakers and practitioners on jts specific objectives.
Some of the objectives may even appcar to be contradictory.
This not only causes gre‘ﬂ difficulty in designing a public
service employment effort but also makes evaluation of one's
program unnecessarily imprecise. [t is possible to set goals
and objectives, select-the _client groups to be served, and
adopt a particular design emphasis through careful choosing
of program agents or employing agencies. Public service
employment can then be discussed, with at least three major
v dimensions worthy of consideration. —

The first dimension that may govern the nature of a
locality's public service employment program is made up of
the goals and objectives to be achieved. Clearly, these pro-
grams can have many objectives, which may include the
simple provision or expansion of public services, a stimulus
to the economy, a tool to develop the employability of an
individual (leading to transition to unsubsidized employ-

. ment), a simple imcome transfer and support, or a

/. mechanism to retain a specific labor pool intact until “better
times™ develop. Certain objectives may at times appear to be
contradictory or working at cross purposes with others.
Thus, by first delimiting the objectives, policynfakers deter-
mine the design and structure: | °

“This paper advocates a three-tiered public service employ-
ment system, with cach tier addressing its own -set of
_objectives. Such a system may operate as a whole or in part,
as determined by local. policymakers and economic
conditions. To address the set of objectives that may be
designated as thé employability development abjectives, a
specific model may be adapted. If the objectives center more
on an economic policy designed to stimulate a stagnant,
economy, a countercyclical model may be developed.
Income maintenance or the amelioration of chronic high
unemployment in a specific location or among specific
sociological groups is an objective that may best suit a model
that can be termed “structural targeting.”

The second dimension is made. Up of the mtended target

‘- group to be served. The objectives related to the
emialoyability development m&del are most appropriate for
pcrsons chromcal]y unemployed because of lack of skills,

EKC , .

2. PUBLIC SERVICE EMPLOYMENT—THE TYPOLOGY

training, or work experience. Employability development is
then addressing that portion of the labor force structurally
unempioyed. The countercyclical model’s target group will
be different. In this case, the second dimension will include
persons unemployed due to a downturn in economic
conditions. The structural targeting model will address either
the I3ng-term’ unemployed in those specific geographic areas
that remain in economic trouble even in good times or those
socioeconomic and demographic groups that seem to
experience unemployment rates wherever-they are arid
whatever the etonomic condmons .

The third ‘major dnmensmn of tite models is the type of
employment opportunity .developed for the target groups
that may enable the program to achieve the desired
objectwes or outcomes. The employability development
model will require the types of jobs that can develop skills
and a transition to unsubsidized employment. A countercy-
cylical effort ‘witl emphaize laber-intensive projects and the .
clients’ return to previously held jobs in the private sector as .
the economy improves. A public service employment model
that concentrates on specific locations or groups will devote
considerably more time to develoging jobs that meet’the
needs of the clients, while at the same time providing needed
public services to the locality. .

These three major dimensions are summarized in table 2.
There may be other dimensions or identifiable elements that
contribute significantly to the formulation of ‘any one
specific model. Another area of concc;fcussed as part of -
the model is the role of training and suppdrtive services. The-
need for such an element will vary widely between programs
leaning toward’ employability development and those that
address economic developmem probicms Or are countcrcy ..
clical in nature. A permanent- public service employment
effort for a specific target group may require innovative use
of tralmng and supportive services, dcpcndlng upon .the
group targeted. In some instances, funds are better diverted
to materials for projects than for stipends to the clients them-
selves. Of-importance, but not considered here as a major
dimension the allocation of resources to training and
supportive services will be determined after the basic model
has alrcady been sclectod
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The countcrcycllcal concept of pubhc service employrm-nt
Was first evidenced in the Great Depression era of the 1930's.
The Works Progress Administration, Civilian Conservation -
Corps, and Public Works Administration focused on the *
creation of public jobs to meet the challenge of joblessness
clical model, like other public service employment models, is
~designed to create jobs in the publlc sector; however, unlike
the other such models, the major emphasis is on expanding
the labor demand to combat joblessness and providing work-"
conditioned income, maintenance during an economic
downturn. Both the EEA's Public Employment Program
. and later title VI of CETA cbrrespond closely to the countér-
* 7 cyclical approach. Each was implemented it a period of
sising unemployment and in the absence of the full use of the
job-creating tools of both fiscal am‘i morietary policies.

-

i

-

r L

The First Dimension: Purpose

The countercyclical approach seeks to absorb substantial
proporiions of the unemployed nationwide, does not cof-
template transition into more normal jobs (at least until
cecovery begins), and is thwarted if the avallabllay of public
service employment funding is misused by’ units of
govenment to reduce spending that would have otherwise
occurred. Thus, the practitioner responsible for using public_
service employment for counlcrcycllcal purposes should be
dlert to the need to assure that: (1) Those empioyed are those
who would have been likely to have remained unemployed;
(2) State and local budgeteers maintain the fiscal effort that
would have' occurred in the absence of the program; and (3)
the program phases out as recovery progresses. P ublic works
alternatives and other antirccessionary aids available at the
community level should be clbsely linked with public service
émployment in both the planning and implementing stages.

-~

-,

3. COUNTERCYCLICAL MODEL

during a severe contraction in the economy. The countercy-

B

The‘Secc’inii Dim.ensi'on:
Target Group-

Smoe the emphasis of the countercyclical approach is on
providing interim temporary employrnem for workers until
jobs can be attajned in the private or publie sectors,
eligibility’ requirements need not be so restrictive as they are
in other public service employment models. In keeping with
the intent of reducing unemployment, the major considera-
tion js that the participant in the counlcrcyclical model be
unemployed, défined in terms of a minimum period of time.
Under hoth PEP and the emergency jobs program (CETA
title V1), the unemployment requiremeits were not stringent,
Only 7 days of unemployment were required for eligibility
for PEP and 13 days for CETA title VI. However, the
amended CETA title«¥1 places the emphasis on the long- |

Jterm unemployed by requiring 15 weeks or more of

unemployment—and pargcxpants must also meef an income
criterion. oo
Priorities for serving certain target groups have been
attached to the legislation; e.g., PEP gave priority to
Vietnam era veterans and only general mention of other
priority groups with no specific requiirements "Under CETA,
“special cons:geratlon was to be given to the most severely
disadvantaged in terms of the length of time they have been
unemployed. Operationally, the interpretation _of this
regulation has varied among CETA pnm/sp(:msors
Although the extent to which CETA public service ..
employment {as compared with EEA) has served the disad-
vantaged is- still arguable, many prime sponsors have
attached supplemental priority groups to be served. Thus it
has been possible for both thelong-term punemployed and the
disadvantaged (as well as. other groups mpst in need) to be
served in the public *service ernployrn countercyclical
model,
Yet the establishment of local policy to serve those most in
need can be a factor in slowing down the hiring process. The

.
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choice between filling public service slots as rapidly as pressures that may make that policy impractical ~and

’ . possible as a countércyclical weapon and serving the needs of

the disadvantaged. to whom most employment and training
practitioners had been dedicated throughout their careers,
was difficult during the initial years of title VI. Old anti-
poverty warriors welcomed the potential income redistribu-

tion effects and sought to restrict public service jobs to heads -

of households and concentrate them on those who have been
jobless for the longest periods of time. Initially, there was
riticism of the resulting enroliment delays; but Congress
ms now to have endorsed that emphasis through the
Emergency Jobs Programs Extension Act and is beginning
to address the long-term unemployed as a priority group by
legal requirement. '

Of course, the overriding concern of public service
ediployment is the unemployed. When providing public
jobs, one must take into consideration the characteristics of
the unemployed, in lerms of both how many and what kind.
Supportive services afgd traning_are usually kept at a
mimmum in a counteércyclical program, but they are
necessary to the succes®ful employment of many target
groups. The characteri of the unemployed population
. will-provide an indication of what supportive services might
be necessary, especially child care, transportation, and medi-
cal services. Additional insights.into such needs might be
provided by nontraditional sources, including advocacy
groups, citizen committees, or community organizations. An
important part of this process should be joint planning
involvement of all relevant agencies to determine who is to
be served and what services and jobs will be provided by
which agencies. ‘ .

The Third Dimension:
Employment OQpportunities

The jobs provided under a public service employment
countercyclical model, because of the nature of the program,
should be flexible and lend themselves to skill preservation
rather than skill enhancement, and they do not have to be
identical or parallel to regular or traditional public jabs
provided by local and State government. Until the
Emergency Jobs Programs Extension, the preferred strategy
was expanding the number of openings in the types of jobs
already existing in Kublic agencies. Now, with the project
approach, reliance on jobs not normally in existence may
well become the rule rather than the exception. There may
also be an argument for keeping wages at a level sufficiently
below market rates for similar jobs to ingease the desired
movement out "0f these public service jobs and into the
regular job markets as economic conditions improve. This
aspect also lends itself to the "transitioning effort” from the
public sector to the private sector. However, if the rategs
below the minimum wage or even the prevailing wage
thought appropriate by incumbent workers and their unions,

3 program operator can expect criticism and political

8
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The Project Approach

Characteristics of countercyclical jobs, with wage rates
betow market rates and with flexible structures, encourage a
“project or work crew approach™ that is highly desirable,
given the appropriate administrative support for materials,
equipment, and related expenses. The primary advantages of
local public employment projects are:

I. They can provide a definite starting and ending date. In -
turn, this reduces the expectations of the participant for

* continued lengthy employment. (Some individuals who
started with PEP enrolled upder CETA title 11 programs,
with nolfisruplion‘in par:,i&f)anon.)

. The duration of the employing agency’s obligation s
clearly defined.

. Such projects encourage movement out of public service
employment as economic conditions improve.

The projects usually provide a worthwhile and visible com-

munity service that ordinarily could not be performed.

5. This approach reduces the opportunity for substitution
and maintenance-of-effort violation.

However, there are also disadvantages. At the operational
level, it is difficult, at best, to keep a project approach intact
because of a variety of possible barriers that at the outset
could not be predicted: The tendency is for employing
agencies to use “project employees™to meet the agency’s other
neéts at times of crises or when there is a sudden shift of
priorities. Although the employing agent can rationalize this
use, the project approach becomes diluted over time. In some
of the more visible projects undertaken by both local and
private nonprofit community agencies, services developed
through the use of work groups have, on the other hand,
created real demands for continued funding of those services.

A reasonable amount of planning, both strategic and
operational, increases the potemtial for success. However,
adequate lead time for planning is not always available to
those responding to rapid implementation requirements of
the countercyclical model. The experience of current prime
sponsors with this apprdach will be valuable in mounting
further countercyclical job programs.

4.

I

Salary Restrictions

~

The jobs provided under EEA and CETA title VI were
both parallel and identical. to regular public jobs. Under
EEA, salaries of up to $12,000 annually could be paid from
project funds, and 1he program tended to enroll workers-with
higher skill levels than those hired under CETA utle VI,
which has a salary limitation of $10.000 annually. Due to
inflation and union ncgotiations, the salary limitation under
CETA is becoming increasingly restrictive, thus the focus
will be morc and more on low-skill jobs. *
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There are options open to State and local governments to
offset these salary restrictions by direct wage contributions
through other {unding soufces, including general revenue
sharing and title I of the Public Works Employment Act of
1976. which provides antirecessionary grants to Jocal govern-
ment A significant number of prime sponsors supplement
CETA salaries through a variety of sources. The effect is
worthy of discussion. Thé higher the average wage levels, of
course, the fewer the jobs created from any appropriation
level. Further, higher wages are of doubtful utility to the
countercyclical model because the higher wages discourage
transition into unsubsidized jobs. Perhaps a 'better
alternative would be to develop jobs with special classifica-
tions, based upon occupational families or clusters, rather
than creating public service jobs parallel or identical to
reguiar public employment. Rules, regulations, and policies
of personnel systems, civil service yrequirements, and
employee unions present obstacles to developing such an
approach, but those prime sponsors and program agents
who have tried have met with some success.

3

Maintenance of Effort

Maintenance-of-effort requirements attempt to restrict the
effect 'of substitution of pubhc service fobs for other govern-
ment jobs. However, standards for judging mamntenance of
effort are difficult to estabhsh and enforce. Under both EEA
and CETA. maintenance-of-effort provisions were to
accomplish two objectives: (1) To assure a‘net increase of
jobs and (2) to assure that jobs were not lost by regular
employees. Since many jobs created under PEP were
identical to regular public jobs, it was rarely clear whether
maintenance of effort had been preserved.

Maimtenance-of-effort requirements under CETA are
much more extensive than they* were under EEA.
Regulations prohibjt the substitution of these jobs for
exssting Federally assisted jobs, the impairment of existing
contracts for service, the substitutton of Federal, public
service fynds for other funds, or the reduction of hours
worked by regular employees so that an individual from the
puklic service employment program can be placed.

Maintenance of effort 1s essential to a countercyclical
approach to public service employmeént. Without such
provisions, the net increase in jobs—and, correspondingly,
the effect on the unemplayment rate and on income
matntenance --becomes doubtful.

Under the special projects approach, momtormg and

Enforcement of maintenance-of-effort provisions are easier .

to accommodate, Yet if these projects are worthwhile, there
is always the question of whether the local government might
nave *undertaken them without other assistance. The
dilemma of whether maintenance is violated under the
projects approach remains. Yet. the relative weight of
enrallment in the special projects performed under a public
service employment countercyclical model and in the
“regular™ public activities that dominatéd EEA and CETA in
lthc past is an important measure of whether substitution is

.

likely. The greater the special projects enrollment, the less
likely 1t is that maintenance of &ffort has been violated.

.
nt

Transition

In a countercyclical public service employment approach,
transition has (¢ be defined differently than it is in an
employability development or a structural targeting model,
Transition could be only a desired goal, “rather than a
requirement, because of the urcertainties of job availability.

- Establishing transition as a requirement in countercyclical
public service employment only thwarts the goal of income
maintenance and becomes a disincentive for movement into
unsubsidized jobs. Wage levels of public service jobholders
as well as a “project approach™ in a countercyclical model
can be important incentives in increasing the rate of transi-
tion as the econmy improves.

*Under EEA, a 50 percent transition goal was established
for all hires, specifically into State and local government.
The same “goal” for tramsition exists for CETA. However,
with the addition of title VL. the transition goal was disre-
garded. since waiver could be obtained by request. The EEA
transition goal was never attained in whole. Since jobs and
wages were essentially the same as the normal public jobs,
and since entry-level jobs in the public sector were at least as
attractive as those in the private sector, movement into
unsubsidized jobs was slow at best. As a consequence, the
burden of transition fell on the public sector, where job
openings were usually few because of budget restrictions. A
transition requirement is not essential to countercyclical
public service employment, but a transition goal is. Defined
only as “a goal,” transition takes on a different meaning and
aids in the rapid implementation of a countercyclical policy.

Perhaps equally important is the political attractiveness of
transition as a goal for State and local govemments,
Trapped betweén decreasing revenues and increasing
demands for services, prime sponsors view an increase in
public service jobholders as still desirable. Yet if government
were required to help them in this transition by placing them
on regular payrolls, much of the appeal of public service
employment would be lost. Operationally, transition
réquirements make more sense in an employability develop-
ment modcl than in the coumercychcal model. However,
additional incentives, perhaps in the form of some financial
support, are necessary to achieve a meaningful outcome fora

. countercyclical policy.

Federal vs. State and Local Agencies

As Public Service Employers —

Although in recent years the prime deliverers of public
service employment have been Statg gnd local governments,
there is a role iy the Federal govelﬁ'm under a countercy-
clical public servicé employment policy. The Federal role as
such an employer should be narrowly defined. The best
a@s to useful jobs will probably be found where the

#
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o(.mtrol of this type of employment tests with local and State
prime sponsors. However, Federal agencies can supply work
stations for people referred by prime sponsors. as well as
take primary responsibility for interstate activities.. The
Federal role could be most appropriate in a public service
cmployment effort that is linked to a full employment policy
that directs the Federal government to become the cmpl(}yer
of last resort.

Existing local systems for the operation of Public service
employment programs have been in place for some time.

. Relying on the experiences of both EEA and, currently,

CETA, State and local governments have been able to refine
their structure in order to cffectively implement a variety of

‘public service employment objectives. Using the existing.

structure of State and local delivery systems supporis-the
intent of providing countercychical funding to those areas
with the highest unemployment rates. It also facilitates
coordination with pther program policies, such as structural
targeting and cmployability development. Another impor-
tant consideration in countercyclical policy concentration at
the local level would be the coordination with such other
public sector job creation 1oois as public works projects.

Rapidity of Implementation .

Rapid implemensation is ésscntial to a successful counter-
cyclical approach. The structure and types ‘of jobs,
recruitment, coordination. the selection of projects, and
other. programmatic considerations Slow rmplememanon
Nevertheless, the speed of lmplcmcnlatmn has been a
positive factor in comparison with othcr countercyclical job

, creation measures.

h
i

The intent of the countercyclical approachi is to.provide
the most rapid possible recruitment of unemployed people
into the public sector. In order to meet this urgent
consideration, local -and State governments and)other

employmg agencies must be able t6 shift their personngl

stems into “high gear.” An cmergency jobs program
requires the identification of the most expeditious means by
which large numbers of “new employees” can be brought on
board. Consequently, consideration must be given to basic
factors such as:

1, Priority areas of public service for job creation.

. 2. ldentification of appropriate kinds of jobs.

3. A realistic number of positions.

4. C:haracferistics of the unemployed.
5. Job qualifications.

6. Selection of personnel pm
intent of rapid implementati

7. Expediting administrative pyocesses.

ureg-that ascomplish the

Determmmg Employm t Needs

1dn of the number and klnds of
positions necded will be directly affected by the _amnunt of
Federal funds available. (encral estimates of the number of
jobs available for a givﬁn allocation can easily be made.
However, the crucial isjhc is the kinds and number of posi-
tions ne¢eded. Depending upon |ocal circumstances, a
number of methods have been used {0 identify needs.

‘Some praditionersﬁtave used as a measWring device the
local government's fmnual hudget or program budgets,
which in some 1nsta11pes can provide relevant information on
vital public senm::alasJ needed and proposed but not-funded.
Caution must be exgrcised in using this method so that viola-
tion of mamtenanqe-of—effort reqmrements can be avoided.
Documents such 2s current personnel’studies and planning
and economic stiydies can also be useful. Meetings with
potential | employzug agencies. publit officials, and labor
representatwcs are useful formats for determining the extent
and kind of puljhc jobs and projects that are needed and
could be created quickly. Simnple questionnaires and surveys
can gather meamngful infortpation.

Designing a process for idgntifying potential job slots and
distributing thejn equitably among available host agencies ks
essential. So i citizen participation on advisory councils.
Under-the amended title VI of CETA, the advisory councils
become the focal point for project approval. Under the inftial
allocations of title VI, many prime sponsors had already
developed a “project or work crew approach™ to job-
allocation, ' and the 1976 amendments mandated this
approach. By-working closely with host agencies that have
personnel needs but limited budgets, some prime sponsors
have been able to secure contributions of necessary
gquipment, materials, and supplies that cannot be purchased
with CETA funds.

All of these suggestions are designed to reinforce one basic
point: determining that the primary objective of a public
service employment program is countercyclical colors all
decisions under that program and sets it apart from other
public employment projects with other goals.

In large part, determi
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4. EMPLOYABILITY DEVELOPMENT MODEL

The continuing debate among public policymakers and the
academic community over the effectiveness of Jarge-scale
public service employment programs as tools to relieve high
unemployment oftcn obscures a rather solid consensus that
public service employment can be of vital importance in the
development of skills and -experience for. the disadvantaged
‘and long-term unemployed. Creating public jobs (or those
who, evenin the best of economic times, experience difficulty
in getting and holding a job has been an.objective of two of
the three major public service employment programs of the
early 1970°s. Both the Public Employment Program created
by the*Emergency Employment Act of 1971 and the public
service employment program funded by title Il of the
Comprehensive Employment and Training Act -of 1973
included language refating to special consideration in hiring
for the disadvantaged. Even the other major public
employment program, the Emergenfy Jobs Program (CETA
title VI), has subsequently been drastically altered to target
ot the long-term and low-income unemployed.

The First Dimension: Purpose

The priorities in both PEP and CETA title 11 (or hiring the
disadvantaged, -the low skilled, and the marginal workers
were often thwarted by administrative requirements of both
programs. Since eligibility for program participation has
ranged (rom as little as seven uvp to 30 days of
unemployment, the requirements for hiring the disadvan-
taged or those most in need have beenun ly applwd Less
than 10 percent of “the -hires for Public Employment
Programs in some cities were dlsadvantaged while some
large cities hired the disadvantaged at a rate cxceeding 70

percent.! The point ig that the Public Employment Program

_and:its successor, the CET A title 11 program, probably could

vPublle Ermpiormoent Progrews and the Civies, vol (1 Speoal Report (Waikington, Oifece of
Urban Services, Notonel Leagee of Cusa, U $ Coal of MayoTs under wth the LIS
Owpariment of Labor, fuse 19, 1973 p I
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have been used as models to uvpgrade the skills and
experience of the low income and low skilled, but they were
not. Program sponsors could too easily bypass the most
deprived in (avor of the best qualified, or at least the most

expcnenced of the currently unemployed in order to meet

other objectwes of the program.

A public service employment-program designed to provide
job skills and experience to the chronically unemployed—
those who have never been able to successfully compete—
could bE constructed about the (ramework of the CETA title
H program. Indeed, the model described below has much in
common -with the original title 11 approach. There are,
nevertheless, important differences.

For this model of a public service employment program
for. the disadvantaged and seldom employed members of the
community, the avthor has ghosen the term “employability
development.” There is no magic in the term. It could be
termed a “manpower-development” model, as the National
Commission for Manpower Policy terms a like program
design.2 The term “empldyability development” was chosen
because it accurately describes the overriding purpose of the
program: the development thrdugh a subsidized public job of
sufficient job skills and experience to enable the client to be
employed permanently at the public job site or to
success{ully compete for employment in the open market.

The Speémﬂld Dimension:
Target Group

What CETA Titles for Employalnllty
Development?

As develoned here, the employability development model
is designed as a training program and would not provide an

w - -
i g of « Cony on Puhlli Service Emplovmpnr. & peosl repon Iwulnnm
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expedient means by which large numbers of people could be  trainee is expected o contribute to the employer's
employed immediately. Funding for such an effort would be  productivity and profit. A direct subsidization of wages is
proper under CETA title I, which authorizes almost any. generally not allowed m subsidized on‘the-job training. The
employability or employment-related expenditure on bghalf  subsidy usually consists of.a reimbursement to the private
of the economically disadvantaged.. The funding allogation  for-profit employer for actual costs in terms of ‘SupCl‘\F(IISIOD.
should not be tied to a local trigger of 4.5 or 6.5 percent  produoction loss, materidls and equipment damage, and
unemployed, as was funding for EEA and CETA title I training time. .
,Tespectively. A public service employment effort dedicated .
primarily to developing employability should not be tied to ) ' .
the cyclical nature of a local area’s economy. Fomhe types of '
clients this public service empleyment effort would address. . , .

a need would be present even with high general levels of Comparisons and Linkages

.employment.

N [}

Funding would also have to be stable, with an allocation The design for public service employability dwzloE.mcm.

plan that would allow for thoughtful planning well jn Programs differs in several respects from another tragijional
advance. The mechanism for allocating funds for the employment and training component—work €X nce.
employability development model should likewise be -Simply stated, work experience is an activity désigned to

separate and distinct from programs and poicies thatcan be  €Xpose¢ those who have Aever worked, or thosf who have
nveniently used to channel additional title 11 funds beeri away from employment for long periods #f time. to an,

tionwide or into a specific area. The program could not employment situ.::tion. to promote good work habits. and to
tokerate a large infusion of funds that were allocated for develop occupational awareness. as well”as to serve other

countercydlical purposes. A national “trigger” for this type of ralated prirposes. Work experience is usually thought of asa’

program would be inappropriate. As the CETA title 1| pre—trammg activity, especially for youlb Employment
program has been distorted from its original -goals (ie., de\felopn'fent‘, on the other hand, is a program designed to
successfultransition of participants) by its use as a funding train an individual at a .pubhc Job site n jorder to develop
channel for sustaininig enroliment of the title V| Emergency pfoi_':ele_ncy for a pamcu'lar occupatiofl. .Althougt_x the
Jobs Program. so t¢o would the employability development distinction may be.clear in the absjpdct, in practice the
model be seriously/damaged if it had,to be usgd as a deyice differences often tend to blur.
for hiring large wumbers of the unemployed as,_part of a Publlc service employment 35 an employability develop-
national counteryecessionary policy. , ment demgn would therefore best be viewed by the CETA
title 1 prime sponsors as an acco mpaniment or alternative to
institutional and on-the-job training programs for the
disadvantaged in the community. Such administration
provides an aptomatic tie to the major manpower resources
in the comm‘:gjty‘ Employability development jn the public
service sector s?uld not stand independently but should be
integrally ted for both intake and referral to other
training activities.
we Many of the chents entenng the program would be
* » v . referrals from other "training activities, including work
experience and institutional training under CETA and tike
training conducted by the Work Incentive (WIN) program.
. It could be.advantageous for employability development
The [ public service employment program, with an operations to establish formal linkages with WIN, with local
‘crnpl%ability development emphasis. is in concept an exact  vocational rehabilitation agencies, and with others in the

Nevertheless,/ although employability development could
not be a prif objective of titles II or VI, there is nothing
to prevent its/adoption as a secondary objective, even after
one realizes fhat the geographical tarfeting and countercy- .
clical emphdsis of those two titles make them less than jdeal
vehicles forf the employability objective.

Public/ Private Comparisons

dupliqate of private sector subsidized on-the-job training. manpbwer field to establish [procedures, for referral of their
The difference between public segvice employment that is clients to public service employment. Such efforts might
used for employability dévelopment and subsidjzed private ‘reduce tohsiderably the amount of staff time and expense

or on-the-job training is only in the method of providing devoted to assessment, counseling, and. perhaps, remedial
the subsidy. In employability development programs, the education. Enrollees of some of these programs may have
objective is to train a less than fully qualified or minimally [ittle employment potential or be too burdened with family
qualified worker to perform a specific job at the work site S0 1esponsibilities and public assistance needs for public service
that the trainee becomes proficient and self-supporting, and f employment to offer them much. Clients from other agencies
also so that the job jtself prbvides a necessary, public servi (e.g., WIN) would be accepted for public service employment
T¢ accomplish this.the program subsidizes 100 percent . only after they had received counseling and after the agencies
the employee’s wages and benefits. In private sector had. developed employability plins designating the most
.subsidized on-the-job training, the major objective is the .appropriate candidates from among their clientele, without
same—that the trainee becomes proficient and self- the prime sponsor's havingto an charges of not selecting
moponmg, but instead of providing a public scrvnce, the the most needy. 7”
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Eliglbility Criteria .

Obvmusly. ‘the eligibility criteria for the employability
development model must be different from the minimum
standards of PEP and titles || and Vi'programs. lnstead of a
qualifying limit of a minimum number of days of continuous
unemployment, the c¢niteria should be:

. Poverty due to -

a. An inability to find work on a regular basis.
b b. Low-wage cmpfoymcnt in the past.

2. A maximum number of weeks worked during the
. previous year,

Seasonal farm workers and mlgrants for cxamp]c should

not be excluded. '

* " ©On the other hand, the person who is ordinarily employed

steadily but is unemployed because of a business downturn
R, should not be enrolied. Whether a college-educated person
or one who has attended a trade school but has never been
steadily employed should be ing¢luded would depend an the
reason for the unsfable employment. Marly young adults
meét the Federal income criterion as being disadvantaged
: because of the circumstances of their living arrangements.

They are not without usable occupational skills, but there is
much more to employability than that, Values, attitudes, the
willingness to accept the discipline of employment are
equally important and grow from work experiences., The
question for this model is whether participation will add to
employability. b \

-

Transition

at

An employability develogment job creation program
should pursue an ambitious rate of transmon *An expected
slot retention and_ transition rate of between 40 and 50
—~ percent would have to be maintained in order for the
program to be a credible alternative to other less costly
training models. If the need to retain the participant as a
( permanent employee or achieve transition to other regular
employment is not stressed and made a central part of the
design, this public sector “on-the-job training” wiil run the
risk of becoming a revenue-sharing prograim that substitutes
Federal funds for local general revenues. .
This emphasis on a high retention‘and transition rate for
public service employment participan(s should not generate
the kind of debaie that accompanied imposition of the
transition goals of the current CETA title 1I program. Many
locat CETA prime sponsors viewed with alarm the pressure
for a transition rate of 5Q percent in early 1975, a fime of
\ intense pressure to hasien enrollments and spend available
funds in order to demonstrate a capacity to implement the
new legislation and respond to a rising national unemploy-
ment rate, The discussion about performance goals in 1975
may have resulted from the need tg use title 1 for more than
' on¢ major purpose. If, however, pub]u: service employment
has a stable funding base, a clear mission to develop the
4 €mployability of its clientele, and sufficient time to develop
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public slots, transition goals as high as 40.to 50 percent are
realistic and attainable. .
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Supportive Service Needs "/ -

The quantity and caliber of supportive-services and the
training opportunities afforded participants in the gmploy-
ability development -modgl will differ substantially from
those offered in a countercyclical program, ) untercyclical
progratm, established to tempomﬁly re mploy large
numbers of the work force until the prwatg septor market
place regains stability, does not need.such ort. Long-
term unemployed pgople whom thé employ b1 ity develop-
rnenl model would enroll reqmre the se on;s of trained

transitional employment. The ffars,
limitations that burden those /dith
employment histories cannot bg mfcmolfl 1mplrby!hc fact
of a job. Counseling and coachmg that njlatc to developing
proper work habits and resolvmg pers problems must be
integral pants of the mddel. Pngra )‘;Aruapants should
have access to one person, a gou‘nscld 3t all times in order
that personal or work problems are q;u kly made known and
acted upon. i i

1n addition to a close rq{ﬁuomthai between client and
counselor, a full range .of. spgppriiye services must be
available. This public se,;inéé clppi:',ymcnt effort should
include provisions for meﬁ:c‘q{ ind day-care services, and a

provide necessary clothing an tgrols or equipment required
by the job. A prudent pfagra adqumstrator will seek help
from other agencies, hqwcve before Jeaping in to provide -
expensive items such’ as da care out of his or her own
resources, Public assistagice, tho Ipcal vocatianal rehabilita-
tian agency, and qomrhumt "groups can all provide
resources 1o offset rnuch of t‘hé suppomve service costs.

The Third Di{i;iens.i.on'
Employment (@pportuﬂltles :

f\.

L ,m{a
The dechOpment ‘Qe .job site. 1tself)&&l¢ﬁt)criuca]
part of any pubhc employment program. The kind of

employment, the pb sthe duration, the qualifications and
skill levels requh‘ed relation of the job to an existing civil
service system, thcl pﬂance of the public.service provided.,

‘the relation of t ”job to local coliective bargaining
agréements, and thb-gi'obablllty for retention and advance-

ment all diclate the}i‘ircctqon of the program and determine
its success or f_a:lu s




Tailoring Job Opportunities

Jobs developed (or subsidized employment of the
chronically unemployed ideally should be structured to
conform to the strengths of a particular chent. A tailored
subsidized employment situation would most likely lead to
successful retention or transitjon of the client. It is, however,

unrealistic to believe that jobs developed n the publc sector .

are varied encugh to meet the particularand umgue needs of
individual clients. One can talk about assessing the abilities
and weaknesses of an individual and then developing a job
situation in a public agency that best suits that indiidual’s
need; but as a practical matter, this kind of job development
is difficult, if not impossible. to accomplish. Most often, a

range of job sites is available. and clients must be “fitted™ as

appropriately as the diversity of available employment
situations allows. Ne one can hope tosatisfy the wide range of

employment and training needs.and’ aspirations of eligible”

participants with the limited array of occupations available.
The range of occupationdl choices available in public work
must be viewed as a limitation of this or any other public
employment program.

N ' t

The Nat_ure of Job Sites

L]

Since occupational choice is limited, it is necessary to
include as many different kinds of community service
activities as possible. Job sites should be sglected not only
from local and State governments and pubklic educational
institutions but from private, nonprofit agencies as Well.
Nonprofit agencies are formed to provide a myriad of
community services that should offer a wealth of additional
occupational choices for public service employment clients.
The inclusion of nonprofit organizations as job sites for
public service employment would also be beneficial to the

- program, for their use would further dilute the number of

slots available to any one public agency.

A public service employment program will be better able
to extract firm commitments from employing agencies to
retain participants if thé number of slots allocated is far
below the perceived needs of each agency. A carefully
conceived process for allocating these positions might even
try to ensure-that each employing {enc'y receives legs than it
claims to need and can use in a‘transition situation.-The

CETA prime sponsor or other administering agency may-

find dealing with a multiplicity of public and nonprofit
agencies—each with its own method of payment and peculiar
personnel systems—to be not only confusing but an
unending source of problems. The benefits accrued by
having more employing agencies participating in public
service employment are nonetheless worth the additional
administrative workload. -

Federal regulations concerning acccplablc public jobs
funded under CETA title II disallow a wide variety of
activities. No jobs in building construction or highway con-

: SIru'ction. or any other activity that is normally contracted to

[Kc

“could be available for public service employment

14,

a private. profitmaking organization. are allowed. Local or
Siate law may restrict a local public agency even more in-its
ability to perform maintenance activities such as street repair

Use of private, nonprofit agencies may in some ¢

way for local public service cmployment program adminis-

trators to provide jobs in career areas that arf: closed 1n

public agencies.
The curgent title If program also restricts th¢ use of pant-

time ergployment. Part-time employment can be used dnly.

when an individual is unable to work full time for health or
other personal reasons. It is felt that a part-time job in
ordinary circumstances will not pay enougp to support the
participant either while in the program or after retentign by
the agency. An employability development program should

"be more open to part-time ocsupations so that the panici-

pant can pufsue remedial, academic,,or skill training the
other part of the day. One of the pre-CET A categorical grant

programs, New Careers, was developed around the option of )

part work, part traiffing. The New Careers concept was
designed to place a client in a position just below a normal
civil service entry position. Through a combjnation of part-
time work and academic training, the client, ina one- to two-

year period, met the entry-level requirements and was hired.

full time-By the public employer. The flexibility to offer
combinations of work and training coupled in a variety of
ways should be part of lhc employability development
model.

On the whole, jobs developed for this model must be at the ‘

entry level, but exceptions may occur. It is possible that a
midrange position in a gkilled or technical area could be
suitable for a program sl\lfjob slots are developed above
the entry level, care must be‘exercised to ensure that they do
not infringe upon civil service regulations and collective
bargaining agreements. *

~ Jobs devcloped for this public service model would
continue t6 be full-time entry-level positions that are central
to normal public activities While some jobs would be created
for specific situations and some would be part time, the vast
bulk of these slots must be in the mainstream of regular
governmental activity in order that (1) retention can be a
reality and (2} program .participants are not

from regular employees.

It is vitally important for all subsidized employment and
training programs, and especially important for a public
service employment program that employs the disadvan-
taged and seldom employed, that the work situation be as
normal and as close to the usual work routine as possible.
Except for special ‘training provisions and counseling
support fsom program staff, the public service program
employee and his or her co-workers should be made to feel
that there is little or no difference in what is expected and
what is received between a program»paid position and a job
that is supported with local funds. Public service program
cmployccs Should“&—pmd. tHe prevailing rate for similar
work, should receive llw#ame benefits as regular employees,
and should abide by collective bargaining agreements,

20
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including the requiremént to join a laboryorganization. if that
is part of a loca] agreement it 2 State with urion shop labor
legislation. Earlgr. subnormal wageg were advocated for®
countercyclical public service employment to encourage
transition as opportunmities arise, l‘ov cmployablllty develop-
ment. however. 1t 1 1mp0runt that the experience of the
incumbent be as normal as possible.

e ‘

Unioa and Civil Service Impacts

K

In many geas. local goyernmcntal employees are, wall *

organized. with considerable umon influence in the hirifg
process and_the working condi - Organized labor has
‘traditionally been a strong s porler of public service
employment and other manpower programs. On the other
" hand. any umion's primary obhganon is to its members, and
it will side with them if they feel threatened. Local unions
that represent emplpyees who arg working in agencies where

Jpublic employmeny/slots are developed sholld be contacted -

in advance to explain the purpose of the program and to iron
out any potential problems. Qut of courtesy (and “self-
interest),
about and kept fully informed of program activities that
directly or indirectly affect represented employees in their
bargaining unit. The active a&gort of local labor

¢ for the success of an

. organizations is of obvious importa
employability develapment model.
State and local government,civil service systems can
present difficulties when program job slots are developed.
Filling them with individuals who possess minimal skills for

+

local labor organizations should be consilted’

\
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the job knd who are nef the best qualified available tan elicit
strong objections from these agencies. Unless local merit
systems are fully understood-before the ymplementation of a
public service employment’program and special pro%ons

for program activities are hammered out, serious problems .

and misunderstandings will occur, causing program delay
and hard feelings between program operators and personnel
departments.

State and local merit systemns vary greatly both in internal '

flexibility and in adaptability. Early understanding 0f the

‘,loca{ system is. mandatory in order that a determination can

be made ‘as tq whether the system is sufficiently flexible or
must undergo structural change. A system that fequires
elaborate qualifi Ca'llOl'l testing (many using tests that cannot

be vahdateﬁ) and a firm “rule?®f three” candidates for every *

position may, for example, be one that requires major change.
From a distance. sonte civil service systemas may seem easy to

_work with in the entry process; but they are useless intermsof .
their 4bility to help a participant in transition. Some systems

have special employment registers for eligible clients and
allow designated public service employment positions.
Employment as a program participant is handled easily. The
problem arises when the participant is to be picked up by the
employing agency. Since the participant entered ina special
employment register. he or she dften finds that the
permapent job must be filled from regular. opcn. competitive*
employment regns:ers Lo

The point is simply that personnel systems vary-greatly
and may be used easily by a public service employment
program or can requiré.considsrable tinkering and change.
Each local program operatlons problems and approaches
must necessanly be umquex
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A (hlrd model of pubhc service employment
derived by combining "the elements of the' e
development and the countercyclical models. Considered 'a
hybrid *in this respect. this model involves

or amorfg demographic gfoups who make up signjficant

porsions of the labor force. Whether the model takes on'the -

characteristics of the employability development: or the
countercyclical model is dependent on which target group is
selected for scr{ice. ) ;

The First Dimension: Purpese

t(ﬁ J
One purpose served by the structural targeting design is
job’creation in area$ or subareas of local jurisdictions which |
suffer from chronic high unemployment even when “good”

times are being experienced elsgwhere. In this situafion,. the”

model will take on the_countercyclical features and be

structured so that it maxln\'uzcs employment relationships =

with the economic development or other pubhc works

. activities that'may be directed to such hard-hit communities.
Thus the functioning of this approach may be triggered on
and off by the level of long-term employment,

A second purpose that can be met (hrough structural
targeting is job creation {or significant populatiofi segments
in the prime spohsor’s jurisdiction who are “near
unemployable™ even ih “good” times. When used to achieve
this goal, the model takes on more of the characteristics of
the employability develo pmene design in that it could include
extensive vocational education and other skill development

- components as well as some qupsi-public works activities.
Programs administered under {he Older Americans Act
resemble-this approach.

. Structural targetmg by locality was the pnmary purpose of
CETA title 1L, with its triggeriig-on at 6.5 percent local
unemployment for fhred months, Structural targeting by

target group would occur under title [T when the location of |

gle target group coincided with the high unemployment

“structural
targeting.” based on the need to deal specifically” Wllh}
persistent unemployment problems in some geographic areas’”

e L?., * -
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location. Otherwrse title | is tlge most likely vehicle, althoughk
target'group if it*'meets the leglslalwe prioritiés and eligibility
requirements.

+«In past years, Operatjgn Mamstream ‘provided hmned
_rural work gppoftunitieg, especially in areas where few other
alternatives gxisted—a goodiexample of structural targeting.
The structural targeting design might also be viewed in some
circumstances asa “holding pattern” l'or-paru-:lpants prior to
their entry into other programs, or at least a’ means-of
tempQrarily supplanting some sort of incomeg transfer
° .~ Bayment To meet these varied’ needs, the model must have

the flexibility and composition of actiyities required to taflor *

it to the needs of hard-hit groups or communities

There may be -a fine distinction in structural targeting
between designating the actmty as ﬁubhc service employ-
ment or work experienceoBoth are authorized under CETA
».but may cause difficultiés in acceptance, depénding upon
which title funds are being. allocated. Certain other -
" differences in reguldtions, such as the amounts authorized
for 'administration and the wage structure adopted for the
participants, ~ may . distinguish - between» public servi
employment anﬂ work experience activities, pamcularly
under CETA’For these reasons, ,as well as certain
philosophical odes, such differences are more than semantic.

The goals:pf work experierice are much more limited than
_ those for strucluml targetmg. a dlfferen'oe\emphasucd in
" CETA regulations for fiscal 1976.) Work experience ,is
characterized as a shortstgrm or a part-time work assignme
with a public employer or a private, nonprofit agency,’and is
desighed to' enhant®the~employability of iadividuals who
have not been working in the competitive labor market for
‘an extended period of tithe or who have never worked. These
conditions will cover new or recent entrants into the labor
market as well as those - ré-entenng the work force. The
objectives mclude ﬂ;lcreasmg an individual's employability
through expcrience on a job, developing limited occupa-
tionai skills and good work habits, and aiding decisions
regarding occupational goals. The nature is therefore
lrang:'!,ry from school"lo work, from school to training, or

L
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from institution to the labor force (as may be the case for ex-

offenders or ex-mental patients). The continuing emphasis is
placed on”penodic evaluations of participant progress to
determine whether continued participation in werk.ex peri-
ence, transfer to another activity. placement, or some other
action is most apptropriate.

Structural targeting is first of all intended to create jobs
with some intention of increasing the range or extent of

ork experience cannot be considered job

cfeation; the clie;Els may not always be productive and thus
can impose a drath on supervisory tiste until desirable work
behaviors are developed; the client then moves on to another
activity. Work experience sites are more, like training slots
than employment. ( >

The length of time planned-for participants to be enrolled
is also a point of delineatien from work _experience. Work
expenence placements tend to be short term ‘or part time.
while structural largeung in public service employment jobs
would have no implied duration limit. Itmay be true that
much of what we have called work experience in the past *
should have bcen\Q re properly classified as structural
targening or perhaps* “work relief” (a prior vocabulary}.
Operation Mainstream was considered work ex perience but
did not meet the tests applied here. Transition was not
provided for older workers because they had no place to go,
nor was any useful new experience. provided. ‘It -was not
generally efpected to develop client employability but only
provided a permanent public service placement. Structural
targeting must provide jobs until regular employment
becomes available to the target grogps or in the target area,
If that does not lappen, the situation may be a permanent
one. The alternatives may be earned income through public

“service employment or an equally permanent dole. .

-
s
"

The Second Dimension: .
Target Group

As discussedtearlier, the characteristics of the structural
targeting model will be governed by the group or area
selected for services. The model may be targeted t
areas of high unemployment, aréas that have suffered severe
structural dislocations, or areas that’ have experichiced a

“significant loss of employment alternatives. This condition

usvally occurs in communities heavily dependent on one
major industri such as the Seattle area, with its actospace
industry, oi the Petroit area and the automobile industry. If
we assume recovery from such downtirns, public service
employment cap be shaped acdording to the countercyclical
design. Resources could be usefl to provide interim jobs, with
the emphasis on transition [to the public sector but to
income-producing jobs with re-entry into the private sector
apon economic improvement. The main‘ difference between
the countercyclical and the structural targetlng approach is
that the latter 15 applied to specific problems and localities

_and not necessarily in #uniform national fashion. 1t can exist ‘
as a separate policy instrument that coild be phased in and

out oh.an emergency basis.

18

An example of ‘structural targeting coexisting . with a
countercyclical effort can be found in the allocation of funds
to specific occupations. The WPA _effort in the 1930%s.
" employed artists, writers. and musicians who found

_thémselves in difficult employment siraits as moncy for

leisure rime activities took lesser priofity than money for
food, shelter, and cléthing. The point of such targeting was
not to djvert these individuals into other occupations ot help
them make a transition into public sector jobs. The aim was
to provide temporary jobs until econgmic conditions
improved so that they could support themselves bgivately.‘A
side benefit was to provide entertainment and art in publi
buildings for the populace living in an era of general gloom
and despair. In more recent times, the Federal government
has undertaken a variety of special programs 10 employ
engineers and technicians during the phasfour of the space
program.

The second major vatiant of the structural targeting design
is selection of a spgcific demographic group for targeting.
Demographic groupsappropriate for consideration are those
who™ are un ind gmployment in a generally.
prosperous econ nd who would not qualify for
_assistance from some other employment and training
program, or those who are thrown out 6f a job by slructurai
rcarrangements within the market. The first may remain
permanently without sausfactory employment and adjust-
ment may be long for the second. Retraining or relocation -
may be an answer for $ome but not all. (Relocation was usad
to some extent during the layoffs in Seattle’s aerospace indus-
try. but it was feasible largely because of the high level of skil
possessed by the displaced workers. Th¢ potential benefits
warranted the inherent personal and management risks
irvolved in such a concept.) Some authors refer to this type
of public service employment as “sheltered employment™

.1 see-Pg.E programs playmng a role as sheilered employment programs for
mdlvaduals who want 10 work, bt who are upable 1o fimd work under

normal tabor market condinons Primary target groups for such a program
would include disabled or obder workers. and workers in rural areas.*

" Older workers are a logical group for inclusion in the

development of a funcnomng structural targeting program.
Both PEP and CETA experiences have shown that older

orkers often suffer in open competition with- other . _

significant pqpulallon segments. It was found that in
- competition, public as well as private. employers preferred to

hire the younger workers. Public service em ployment has .

been perceived as a means to recruit and enlist new people
into public service careers. Employers did not consider older*
applicants to be an appropriate target group for _this
purpose. Indeed, due to the reduced length of the older
worker's remaining worklife, a program operator is hard
pressed to develop any long-range training objectives that
might benefit the client. Other considerations. such as the
lowering of the retirement age and pr&retirement incentives,
work against the older worker’s mng entry to public
service employment.- The most effective method of assuring
work opportunities for older workers is to earmark resources
5 -
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" . exclusively for straeturally fargeted, permanent, sheltered

<mployment. This is far removed in.intent from providing a
‘work experience. activity, as was the dstensible objective of
Operation Mainstream. '

Another demographic group that might benefit from the
structural targetlng design is handicapped or disabled
workers, who.could gain from close atsention to job
restructuring, good employer attitudes. and removal of other
artificial barriers to employment. The creauon of jobs in

- fural depressed* and central cnt}; areas in which few
employment opportunities exist may also be an appropriate
use 'of the model. Some judgment would need to be made
about the possible future roles of such selected groups in the
labor market, a consideration that might exclude certain

~groups under the definition of structural targeting.
, Young people may be appropriate under some
conditions and appropriate under others as a target group

« for the structural targeting model. Youth programs should
generally concentrate on the futures of these young people in
*the Jabor market, rather than their unemployed status. The
investment of taX dotlars in traming, either in the classroom
or on the job, or in work experience efforts should produce
longer term kconomic payoffs. Youth 1s a temporary or
transitory situation; in contrast to the older workers who will
never be younger. The definition of the’ period of youth
varies by individual and location. The key breaking point is
when an individual's problems in obtaining employment
become structural or developmental and are not due solely to
age. This may be determined by analyzing individual social
and work histories or by setting a statistical point at age 24,
when the unemployment curve drops sharply. So long as
there is a chance of dealing solely with the developmental -
weakness, structural targeting may not*be the answer.
Nevertheless, for many young people the greatest obstacle to
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mcludmg the respective roles oi' local, State, and Federal
govemments

Decision-Making Responsibility
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employment may be their reluctance to settle down rather,

than their lack of skills and experience. For them,

y structurally targeted public service employment is an
appropriate “aging vat.” In other cases, the problem may
be cither lack of available jobs or age discrimination. In
eithér case, rejection of youth by the labor market may
reduce longer term commitments. to work. Structurally
targeted public -employment may "help to avoid -such
permament handicapping.

The Third Dimension:
Employment Opportunities

Once the objectives of a public service employ ment effort

~ Responsibility for selection and placemént in"a structural

targeting model should rest with the highést goveramental - |

jurisdiction nearest to the problem. because success of the

model may lie in such an agency’s flexibility. When’ pockets .

"of chronic high unemployment are*m need’ of attention, tis”
important that the unemployed are enrolled without
awaiting higher level approvals. Further, as should be the
case in any employment and training program- design, all

programs ip any one area shoyld be planned and’

implemented in concert.with all others in an organized but
localized manpower policy. The obvious existing delivery
system is the CETA structure.

Any major role by a State over a lotal government or by
the Federal government over lesser jurisdictions will
inevitably subordinate smaller efforts to the dominant
government entity. In this respect, any area's public service
employment effort should contain all three altermative
models, -enabling the-prime sponsors to operate each as the
situation demands (depending upon available funding). The
National Commission for Manpower Policy has likewise
recoimended that CETA prime sponsors plan for such a
three-tiered effort made up of the three ‘models. Whether
built into new legislation or merely suggested as a possible
strategy, structural targeting as an alternative rogram
- approach may give prime sponsors a different perspectwe on
" their own labor markets.

Allocating Resources

~ The major consideration for a prime sponsor or local
Jurisdiction in implementing structural targeting i§ the
allocation of resources and positions. Since transition within
the public sector is not emphasized in this model, a flexibility

in creating jobs is introduced. The appropriate emphasis is) :

determined by the target selected.

Areas that have suffered structural dislocations generally
count among the unemployed a large number of skilled, or at
least semiskilled, workers who in better times were steadily
employed. Under these conditions, .ihe resources allocated
should be structured so that they maximize employment
relationships with economic dévelopment or other public
works activities that ma¥y be directed toward such hard-hit
communities. Federal agencies should also be approached as
potential employers. Especially in conservation or environ-

“have been determihed, including the objective of structural mental activities, the National parks and forest systems

targeting, operational considerations can be addressed.
Areas requiring discussion include the process for allocatmg
positions or other program resources, staffing stru
coordination with other employment and training pg
provisions for ftraining and supportive servi

ms,
wage

structure and requirements, and the mechanics of delivery,
Q

provide opportunities for labor-intensive efforts. (Federal
worksites are concurrently available to State and Jocal prime

" sponsors as outstations.)

* Quasi-public works activities, such as the renovation and
winterizing of low-income housing, have been advocated for
the title V1 Emergency Jobs Program. This approach would
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‘ place the empha

// *
s on the public service provided and away

from allocating, sums for training and other supportive

““services These activities are ideal for a structural targeting

Q

model because they lend themselves well to meeting the
needs of parucular localities and target groups To achieve
thus potential, governments must plan -public works.
economic development, and public service employment 1n
concert. If prime sponsors have the three-tiered model
available, the common problems ofeach model can be solved
1in concert.

» In the case whete specific demographlc groups are targeted
for public service employment efforts, the selection of job
sites and the resultant allocation of resources may be
approached in a different manner. Sheltered employment
must necessarily stress the services to the client group rather
than the public services provided. It is in this light that the
emplgyability development characteristics of the model

surface and overlap with the employability development

model. Possible strategies center on the distinctive features
of the target group and their own special ‘abilities to
contnibute to social efforts Some thought could be given to
part-time placements as opposed to full-time placements,
generally advisable only for those indiwiduals who, because of
age, handicap, or other personal factors, are unable to work
full time. This may also increase the salability of the
structural targeting concept by increasing the numbersto be
served with hmited local resources. .

B I
Wa@omiderations
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The,*consideration” to be.dealt with next. the wage
structure, can acwaally govern the type of program a
swuctural targeting effort may turn out to be The influence
of organized labor and existing classifications of work may
dictaie wage levels Since this-model is generally meantto be
a temporary soclution, some rehef may be found in declaring
such work emergency in nature and utilizing common work
classifications for all those employed. This would allow the
us¢ of the lower wage levels prevailing in some unskilled
laberer ¢lassifications and would assure return of partici-
pants to regular jobs when the ecoomic situation improved.
This strategy must be coordinated with the approprlate
unions.

At lea’t one other factor will have'to be considered before
the wage levels can be détermined. The persons involved are
likely to be regularly employed wage earners. with a large

Pl
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proportion being heads of households. These workers myst

carn cnough to maintain s&me reasonable living level for
their households. The final outcome will therefore depend
upon the amount of resources available ap@ the extent to
which such funds can be “stretched” to employ as many as
possible, to maintain households at réasonable living
standards. to act as a disincentiveto cbntinuing public
employment of those seeking permanent work, and to have
the greatest posslble overall impact on the economic
“development of the area.
If the structural targeting variation adopted takes on the
haractenstics of a sheltered en'{ploymem program, djfferent

[
<

factors neéd to be considered in the determination of wage
levels In most cases. Federal regulations~requure thit at least
the mintmum wage be paid, and in some circumstarices the
prevailing wage rate for the work being perfprmed must be
pard. Many participants may be receiving supplemental
security ncome that limits the length of time they can work
and still remain ‘o that program.,Careful study of other
State and local regulations is warranted. As 15 evident, this .
use of structural targeting is aimed.as much at the social
needs of the participants as at the effect their working has on
the economy. _

" Traditionally, programs that employ older workers and
disabled workers have paid the mmimum wage or less under
the guise of providing work experience: with little emphasis
being placed on the work being performed. There should be
a serigus reconsideration of this apprdach, for it 1s 3 misuse
of the work experience training mode and results™in the
negative labeling of those being employed. Sheltered
employment should not be confused with the concept of a
sheltered workshop, but it should reflect only the.intent of
the program to employ those who have great difficulty in
obtaiming jobs 1n an open. compelitive labor market. To
preserve some dignity while providing a needed income
supplement, programs should pay prevailing wage rates; the
balancing of the public seryice employment wage with other
income can be achieved through other means such as job
structuring and tandem employment.

-

Staff Requirements

-

Counseling will fill an important need in any public
service employment structural targeting effort. The intenfity
or level of services will be determined by the emphasis on
developing the employability of indtvidual clients. When
the effort is used to supplement economic development
activities, the demand for counselmg will fall mostly. into the
area of advising, informing, and referring. Instruction in job
search techniques. information om job opemings and the
hiring trends of private industry. and some simple
motivation techniques for job hunting will fill most needs.
The emphasis 1s not on transition at the worksite byt to other
areas of the economy as it improves. Participants employed
in this type of effort will benefit from directing their attention
outward. Consideration might well be given to providing paid
time off from the subsidized job as an incentive toovk for
work. Staff efforts as a whole should be directed to short-range
plans. Training is thereby decemphasized because most
participants will have job skills. The goal is-not to restructure
the participant population, an objective that is more appro-
priate for the employability development model.

The use™®f structural targeting to serve ha'rd-('o-employ
ghoups requires a different approach to traimng and
supportl\c services. A program modeled on structural
targeting may view the désired outcomes as transition or
perhaps merely as more or less permanent public jobs. For
instance, the types of services required by older workers will
differ from those required to develop the émployability of the
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disahled. With the more bnri worklile of older workers. the,  necessary for 5uccessfu] structural targetlng of a pubf:

emphasts of counscling sehvices 1 mare properly placed on
mbney management. reurement. of lelaure time age-

L]

service eiploy ment prograrm,
The role that supportine services and job-related traiming

ments 1 ¢ . those not u.{mnectul with work hut awmed at the, can play will depend upon whether the parugular emphasis

mdividual’s transition from the tabor market T'he mam
theme can be the continumg tnvohvement 1n communny life
upon reurement and the prevention of some individuals’
withdrawing into the devastating solation so ofted found
both the diabled and the older johscckcrs It well be
) ncu.ssar\ te draw them out. gne thém' purpose through
“work. including sulficient direetion 1o Tontnue o lead usefut
Iives bexand the ends of their working vears.
Ax implied before, stlting requireinents are determned

largely by the ohjecuves of the model  T'he codntercyeheal .

emphasis will require a lower stalf-to-participant ratio than a
program amed at a special tarpet group Tess emphass on
counselors may be replaced by a greater need for mnmtormg
the projects funded for cconumie development purposes
Possible conflicts with organized Jahor and the types of work
being performed ak realines that neédd close attenuon o any
mass emplovinent etlort Working condittons as " well as
health and \5!ct,\ standardy must he of coneern to program
adminstrators 1t may  he that | these admimitratne
prncctlur'h will deserre the most stafl ume

%Ider Worker Emphasis: An Example

Phocnix. Atz . which has a large number of persons over
45 years of age among s population, used a methodical and
organwzed approach w reach this population segment. The
result was an cnrollment level of more than 20 percent for
older warkers under EEA's PEP, achigved by targeting
recruitment and Job structuring effortd. T'o develop jobs that
would both interest and chatlenge older workers. as well as
meet pubhie serviee nceds. was the greatest task. A broad
tange of johs was created in order to respond 10 varying
skills and work’ expericnces Quidoor posgions ncluded.
groundhkeeper and general- laborer. In the clerical field.
clerk-typlst' and account clerk were carmarked as usable
positions In the area of human services. emphasis was
placed on community worker slots with various public
ageneies and teacher ade posiuons in the public school
system  T'he’ previous work cxperienges of the older
appheants were taken mto account, and- stch technica!

clam, as well as maintenance activieies, were developed,

Even with such efforts 1 job strucfuring, the reluetance of

. older workers to apply led 1o slow hinng. Only after the
first few older workers were actually, hired did the effori
begin 1o pay off As diseussed in the earlier section on target
groups, older persons, like most other groups relegated to
low or last priorya; 1n hiring. were unwilling 1o apply for johs
unless there wis 4ome indication that they had a real chance
for employment The feedback to the commumty from the
first few hinngs convineed others that such a chance did
exst. Thus the Phoemix elfort. while not strietly a
strueturally targeted program. contained the clements

Aruitoxt provided by Eic:

positions as computer programmer and audiovisual techni- -
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of the sjructural targeung model 15 a countercycheal or
cmplovabibiy  development orientauon The demand for
trazming and support in countercyelically oniented programs
ts likely to he much less than in a program wargeted to older
workers T'he “need« o provide counseling, orientation; and
other supportive services will also largely dctermine the

“stalfing requirements of the project “The more ambitious the

ohjectives, the more stalf ume 1s required. , &

The Special Needs of Older Workers
L

.
- ¥

In May 1973, ftle IX of the Older Americans Act was
enacted as part the Older Amencans Comprehensive
Services Amendingnts. It was spcmﬁcally designed Lo expand
the Operation Mhinstream pmﬁam and to sprqad that
coneept across the Nauon  lhe programs hafe heen

-

unplemented under two National contracts operated by <«

Green Thumb and the U S Forest Service for rural areas,
with an addiuonal three confractors operaung n urban
areas However, all five contractors must operate within
certain basic design clements that may serve as prime
examples in developing a'structurally targeted pub{ic’ seFvice
employment program for older workers.

The primary featurcs of the design aré aimed at providing
a twolold benefit; (1) Benefit to the individuals who enrollin,
such a project,- mcludmg increased income, improved job

skills, posstble placement or reenury into the competillve =

labor force, and the information and supportive services
needed by sentor ciuzens and (2) benefit 10 the communities
where projects are located. spgmﬁcally aimed at enhancing or
cestablishing human services. This second element 18 what
basically forms ¥ae distinction between a structural targeting ,
model in public service employmenl and what’i in the past has
been termed “work experiehee.”

The common eligibility criteria used for the Semor
Communuty Service 'Employment Programgare dge, physical
and mental capacity for work. and economec status. An’
individual must be at Jeast 55 years of age, with no upper age
limitation, An applicant must be physically and mentally
capable of performing part-time employment duties. Gener-
ally. enroHment s limued 1o those who are economically
disadvantaged or at least "near poor.” The Department of
l.abaor has supplied three priorities yor service 1n addition Lo
the above criteria. Those who are applying for reenroll- .
ment or who are disabled veterans reccive first priority;
seeond prionty goes to the most severely economically
disadvantaged. and turd pnority 1s Tor applicants 60 years of
age or older.

Program services that are required inelude a preenroll-
mgni physical and  annual checkups. Assessment and
orientation are predictably required. but \ponhur\ have more
latitude w» the extent of trdimng offered prmr to the
assignmdnt 10 suhsidized commumity serviee  Extensive
imtruction 15 offered an jobsecking skills. along with
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"‘l’ll[urmat‘lun an such areas of concern as socal sccurity.
health, nutrition. tax requirements. and retirement law.
Needed transportalion assistance is available. and local
social service agencies are utilized for speailic problems.

T'he employment guidehines limit work to. 4 maximum of

" 30 hours per week, or 1,300 hours per year. per enrollee. The

" kinds of Jobs bemng provided mclude work tn conservation.
matntenance. or restoration of patural resources in rural
areas and occupations that provide services to the needy.

Thus this program provides one more example of
structural rargeting in ways that can be adapied by CETA
.prime sponsors

Structural Targeting.in a Local Employment and
.Training Policy v

.
.
S

T'he concept of a pubhe service employment structural
targeting model’ and its application to the overall

consortium, or State government has not been adequately
discussed or explored. On its countercyclical side, on€ can

may wish to adapt. In general terms, it can serve as a
4 ¥
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Aruitoxt provided by Eic:

employment and tramning policy of a aty. county,

temporary emplovment ycheme that will maintain attach-
ments to the job market for pockets of unemployed people.
It can also serve 10 keep 2 uniquely skelled labor force intact
durig economic bad times. The economic cost of training
new workers 1n nimes of recovery may only slow such
recovery In specific industries. One migh use the example of
the auto industry in Detroit as a case for such selective
countegcyclical policy. It i clear that such a policy will be
expensive. perhaps too expensive for local governments to
employ. Federal funds with selective. localized triggering
mechanisms may well be coordinated through the same local
governments,

The application of siructural targeting to specific groups-is

“ more obvious. Such has rarely beep the focus of a public
“service employmem -effort. Eligiblity or the “quality of

employment has often been reduced in order to increase the

_public sa]ability, This may also be the reason such programs

tend to fail, or at least fall short in increasing the client's
employability. It may be that providing permanent public
service Jobs is the only viable policy in dealing with the
particular needs of some target groups. such as older
workers. Pre-retirement employment: m liew of transfer
payments suchas supplemental security income is worthy of
study. It is mcreasingly clear that, in a society so bound tg a

envision several applications and purposes that sponsors -+ work ethic, employment and training policy is incomplete

without such a selective delivery model,

R
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6. UNRESOLVED ISSUES

The three-leve} public service employment program design
suggested in this monograph attempts to resolve, among
other things, the major structural problem of most recent
programs —the problem of using a particular design to meet
numerous and often conflicting policy objectives. The three-
model approach--countercyclical, employability develop-
ment, and structural targeting—allows each component to
address a specific need, organize fora speclf ¢ objective..and
then employ a specific target population in job situations
that reasonably follow from the design.

These considerations are critical for the local or balance-of
State prime sponsor that wants to make optimum use of
available public service employment resources. There are
other problems and issues relating to both such program
purposes and operations that this monograph either neglects
or does not address sufficiently, primarily because they
involve national issues beyond the reach and decision of €
prime sponsors. Nevertheless, some comments are appropn—
ate concerning local considerations relative to the issues of
substitution, appropriation levels, and the role of public
service employment in a full employment policy,

It is simple to assert that Federal public service funds may
be used only for jobs $hat would not be otherwisk filled. 1t is
simple to assert that the result of Federal public service
expenditures must be an increase in employment fevels in a
local jurisdiction. It is also simple to assert that public
service jobs must not displace currently employed workers| It

‘is even relatively simple to effectively monitor program
sponsors during the first year or'two of a program to ensure
that these stipulations are met. One can even argue thatf in
the short run, the amount of substitution can be assessed by
a quick glance at the numbers of program enrolices who are
rehired (previously laid off employees ofrthe sponsor). If a
rehire rate of 5 percent or less is reported. one could argue
that the substitution’question is not even.worth debate,

It is also argued that- substitufion cannot be defined,
detected, or measured Once a basic: public service
employment program is installed and fnded through an
anpual appropriation, maintenance of effort becomes a
complex problem. How can one be, certzin that the
expectalion of an annual public service grant dges not taint
U “dgments d¥ city, county, or Stite budget officers—or

[Kc
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city council members, cpunty commissioners, or ,Appropria-
tion committee leglsla{:)rs‘? The certain knowledgc of a
regular public service employment allocation cannot help but
enter into the budget process at any government level. From
this perspective, there is no way to be certain of the impact of
substitution, since one must enter into the very first level of
budget considerations. It is difficult to assess whether a
propased budget reduction in one department ordivisionofa
government unit was made for reasons of budget limitations
or with the certain knowledge that the difference would be
made up from public service employment “revenues,” with
the resulting excess used for bond'redemption, tax relief, or

* some other non-employment-sustaining use.

Nationally, the substitution issue is a critical one. At the
local level, it is transferred into the issue of maintenance of
effort. Of greatest concern to local policymakers-should be
the potential political impact upon the supply of funds

.available in the future. The perception that local or State

governments are using Federal revenues in lieu of locally
generated income has damaging political impacts, no matter
whether such substitution amounts to | percent or 19 percent.
The local practitioner has at Jeast that motivation for
maintenance of effort.

The scope of this monograph did not include a discussion
of appropriation levels needed to make each of the designs \)
programmatically effective; nor does it present a complete
discussion of the many alternatives available for allocating
resources. The only real mention of appropriation levels was.
the comment in the discussion of the employability
development modeithat care must be exercised to keep the
supply of available employability development positions
below perceived demand in any one area. An annual
appropriation limit of $400 million to $500 miltion forsuch a
public service employment effort would ensure that the train-
ing and tgansition requirements of the model could be kept
intact.. Larger syms would probably be detrimental to the
ernployabih'. development concept, tending to focus the
program as a countercylical instrument and not as a.
manpower training vehicle.

Use of public service employment as a countercycllcal
device may also have an expenditure limit. What that limit
would be is diffigult to determine. WRile the total funding
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must be aggregated nationally, the limits arein theabsorption
capability at the local level. Upper limits exist concerning the
absolute number of public service enrollees that city, county,
or State goverhments and nonprofit community agencies can
« provide with useful employment and adequate supervision.
Too large and too frequent “doses” of countercyclical public
service employment job funds tay also compound the
difficulties inherent in the substitutjon of Federal job fu;;.ls
for local revenues,

From the State and local level, public job creation of
various kinds has an overriding attractiveness: it can be
targeted to communities that might be bypassed by broader
fiscal and monetary policicﬁevmheless, unjess Federal
funding is to become permanent, local jurisdictions ‘may be
saddled with a burden of public employment that they can

neither support nor unload.' A labor market distorted by a’

heavy weight of public employment may be unattractive to
private employers. The Federal funds may act as an opiate,
preventing necessary structural adjustments. And ultimately,
the experience has been that sooner or later the price of
Federal funding must be Federal regulation. Thus the local
policymaker, prime sponsor, or practitioner, while wel-
coming public service employment as an essential component
of a full employment policy, has ample reason to press for a
balanced package of direct job creation and broader

economic stimulation. .

Public service employment, it seems, has become a
permanent component of the Xit of employment and training
tools. The local practitioner can merely respond to that

,availability by spending the funds in any way that mcets the
tequirements of the Federal funding source. The alert

practitioner can also examine the needs of the jurisdiction he.
or she serves and use the Federally funded employment
resources, within legal bounds, to meet those needs in
innovative ways. In search of Such innovations, local
policymakers or program operators will find it useful to
identify appropriate objectives—whether countering the
down side of a business cycle, developing the employability of
disadvantaged workers, or targeting upon the structurai
impediments of the local economy or special target group.
Each will require a different approach, but all are possible and
appropriate among existing laws and regulations. Each could
be aided by changes in legal structure and guidelines, but all
are possible and of proven effectiveness. The essence of
planning is clear objectives followed by consistent technique.
Public service employment, along with related public job
creation, is a growth industry and one that may be around a
tong time. Those who are practitioners of its acts can improve
its usefulness by considering these alternative objectives and -
the program structures implied by each. !
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v o ’ ) WHERE TO GET MORE INFORMATION
For more informalion, conlact 1he Employment and Training Adminisiralion, U.S, Depar!mem*'
of Labor, Washmgton. D.C. 20213, or any of the Regional Admnmstrators for Employment and
Training whose addresses ate listed below.

) Location States Served * .
John F Kennedy Bldg Conneclicut New Hampshire
4 7 Boslon, Mass. 02203 Maine Rhode Island
Massachusetts Vermont
. 1515 Broadway New Jersey Puerto Rico
New York.N Y, 10036 New York Virgin Istands
Canal Zone
P O. Box 8796 Delaware Pennsylvama
. Philadelpha. Pa. 19101 . Drsinet of Columa Virginia
\J Maryland - . West Virginia
! 137T Peachtree Stree1, NE Alabama MIsstssipp
b Aulanta. Ga. 30309 Flonda Nosth Carolina
Georgia South Carolina
Kentucky Tennessee
230 South Dearborn Sireel Hlnots Minnesoia
»  Chicago, LIl 60604 Indiana Ohio’
Michigan Wisconsin
v 911 Waknui Street lowa * Missoun
Kansas Cu¥. Mo. 64106 Kansas Nebrasha -,
555 Gritfin Square Bldg. Arhansas Oklahoma
Dallas. Tex 75202 Lowsiana ¢ Texas
* * New !y{euco
: 1961 Stout Street Colorado South Dakota
= Denver, Colo 80234 Moniana Utah

N, v .
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North Dakota

"

Wyoming

American Samoa

450 Golden Gate Avenue Arizona
San Francisco, Calif. 94102 Califorma Guam
. * Hawan Trust Terruory
Nevada
. 909 First Avenue Alasha Oregon , ’
Seattle, Wash. 98174 . Idaho Washingion .
»




