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FOREWORD

The W. E. Upjohn Institute is pleased to publish the, first
in-depth study of the most basic element of the Comprehep-
sive-Employment and Training Act (CETA)Training. The
central finding of this 1study is that CETA trahling is a pro-
ductive investment returning benefits to society at well above
costs.

This volume includja sunim ry of findings and recom-
mendations prepared by the de gners of the study, Sar A.
Lwitan and Garth L. Mangu , an analysis pf national
longitudinal data written by Robert Tagglart and summaries
of detailed field studies completed on 11 svample prime spon-
sors.

The findings are particulaily timely as the training pro-
grams are being redesigned. in light of shifting economic,
demographic and political realities.

Facts and obseniations as presented are the sole respon-
sibility of the authors. Their viewpoints do not necessarily
represent positions of the W. E. Upjohn Institute for
Einployment Research.

Kalamazoo, Michigan
November 1981
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PREFACE

In its first 8' years, the Comprehensive Employment and
Training A'ct (CETA) hardly suffered from Want of atten-
tion. Legions of evaluators, critics, defenders, and reformers
have scrutinized the-program since its inception. Surprising-
ly, however, they have tended to ignore the most basic
elementthej in CETAand have focused instead on the
prOgiim's employment aspects and administrative issues.
Emphasis on employment components was inevitable, since
job creation was a primary strategy. The successive addition,
expansion, and later contraction and final abandonment of a
large and countercyclical public service employment pro-
gram represented major shifts in policy, and the process was
highly controversiaL Throughout, the uniqUeness of
CETA's decentralized policymaking drew, attentioh to its -

management and decisionmaking procedures, or the lack of
them. In 1977, youth demdnthation. 111tOjects took center
stage. Reenactment in 1978 focused on issues of recentraliza
tion, allegations of fraud and abuse, and recategorization,
and, in addition, sought to target CETA more closely on the
economically disadvantage'd population. Training conse-
quentlY received little scholarl Of public attention. Even the
annual congressional appropriativs, accompanied occa-
sionally by flurries of activity adding new demonstration
projects, concentrated on funding levels and intergovern-
mental relations, -

The focus of this study is on the quality, effectiveness and
management of CETA occupational skill training and on
complements to eniployability development such as baSic
education, 'English as a second language, and training for

vi
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job search. The primary ernplcasis is on adult programs
operated at the local level. The study is concerned not only
with assessing CETA training but also with describing its .,.

contents, institutional setting, and administriative structure.

The quality of training in a decentralized decisionmaking
system can be assessed cmly by direct observation at the local
level, which requires detailed field study. The effectiveness
of the results cari be determined biy An examination of
postprogram labor experiences of pa icipants. However,
CETA prime sponsors and their training contractors have lit-
tle information on training outcomes beyond the first few
weeks following training. Fortunately, a long range
longitudinal followup system is in place at the national level
through the Continuous Longitudinal Manpower Survey
(CLMS), while the CETA management information system
(MIS) can be a source of substantial data on costs.

Because CETA training varies so widely, the selection of
the sample areas is crucial. Since available resources limited
us to 12 case studiesonly 11 were completed' for inclusion
in this volumewe selected sites that are geogr hically
distributed, representing a wide range of politica an eci-
sionmaking structures, and whose perf. , as assess
by national indicators, is diverse. T second key in cas
studies is to assure that the field researchers a
knowledgeable, yet objective. The resulting combination of
areas and the researchers are:

Baltimore, MarylandGregory Wurzburg, yo thworld,
Inf.;

Dallas, TexasRobert McPherson, University o Texas;
Indianapolis, IndianaEarl Wright, W.E. Up.ohn In-

stitute for Employment Research;
Montgomery County, MarylandMarion Pines,

Baltimore Metropolitan Manpower Consorlium;

vii
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North Carolina Balance-of-State--Edward Dement,
MDC, Inc.; -

<

Ottawa, Michigan (not included in this volume);
Penobscot, MaineAndrew Sum and Paul Harrington,

Northeastern University;
San Francisco, California--Garth L. Mangum, University

of Utah;
Seattle, WashingtonR. Thayne Robson, University of

Utah;
Tucson, ArizonaGarth L. Mangum, University of Utah;

, UtahR. Thayne Robsom Unii,ersity of Utah; and
Woreester, MassachusettsMorris A. Horowitz and
i Joanne Loscalzo, Northeastern University. .

The above include two moderate-size cities (Worcester d
Tucson); five large cities (Baltimsre, Dallas, Indian polis,
San Francisco and Seattle, eachAh a population of over
500,0450); five counties, including one metropolitan county
(Montgomery), a rural county in Michigan (Ottawa), and a
consortium of three rural counties (Penobscot); a state act-
ing as a single prime sponsor (Utah); and a balance-of-state
(North Carolina).

All major regions in the country are represented in the
study: New, England by Penobscot, Maine, and Worcester,.
Massachusetts; middle states of the Atlantic seaboard by
Baltimore and Montgomery County, Maryland; the
Southeast by North Carolina balance:-of-state; the Southwest
by Dallas, Texas and Tucson, Arizona; the Midwest by In-
dianapolis, Indiana; the Mountain states byUtah; and the
Pacific Coast by San' Francisco, talifor and Seattle,
Washington.,

Though our sample cannot be called statistically represen-
tative 'of the 476 prime sponsor& funded in fiscal 1980, it can
be considered illustrative of most of the kinas Of organiza-
tions and activities typical of prime sponsors. W,hAt we

,

,



v found is a reasonable representation of the realities of
CETA. Each was studied by a knowledgeable and author-
itative CETA watcher who received complete cooperation
from the actors on the scene. Complete case studies for each
prime sponsor age published ill a companion volume, CETA
Training: A National Review and Eleven Case Studies.

T e "worm's-eze view", of CETA-t?aining from the local
leve is supplemented by the2trd's-eye view," based on na-.
tiona\1 management information for all prime sponsors ahd
impa t information gathered for all CETA programs. This
supp ementary asse\sment by Robert Taggart focuses on the
aggregates resulting kom the diverse experiences noted in the
case studies and sugges the Dtpresentativeness of the trends
and outcomes noted in s ecific locations./It also provides
estimates of impacts and insights concerning patterns of ef-
forts which are only possible to derive from studies imoking,
large samples of trainees drawn from many prime sponsors.
The findings of most importance relative to the local ex-

' perience are highlighted in the first section in this volume.

I The overview or the whole project, "Summary of Findings
and Rec mendatioms," explores the quality of CETA
training y:

1. Providing historical and national perspective for the
Ase studies.

2. A'ssessing the quality of training found at the 12 sites.
3. Examining CETA's decisiOnmaking processes related

to training.
4.pffering recomthendations for Amprovement of train-

ing quality.

Unless otherwise stated, all )information about prime
sponsor operafions is from their respective internal sources.
The customary references to data sources have ther,cfore
been deleted. These data do not necessarily agree with data
released.by the U.S. Department oT Labor.

ix
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We are indebted to our colleagues who prepared the case
s udies for critical review of this overview. Mary Bedell sup- /
plied editorial comment on the case studies, While Richard
Belous, Howard Bloom, Janet Johnston, and Brian Linder
reviewed the overview. Nancy Kiefer, Cathy Glasgow and
Gwen Luke provided administrative assistance in carrying
the project-through the usual drafts. We are also indebted to
the ,12 CETA brime sPonsors and the U.S. Department of
Ldbor for their cooperation. 1/ . .

This study was conducted under the auspices of the Na-
, tional Council on Employment Policy. The Edna McConnell

Clark, Ford, Charles Stewart Mott,. and Rockefeller FtSun-
dations funded the study. In line with their usual practicer
the foundations left responsibility for the design and content
of the statlies anti .the overview to the authors.

t
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Sat: A. Levitan
Garth L. Mangum
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Sumniary of Findings
and RecommendatiOns

Sar A. Levitan and.Garth L. Mangum

The basic premise of the Comprehensive Employment and
Training Act (CETA) was that local decisionmakers could
design and deliver services more appropriate to their local
economies and populations than any nationally uniforni pro-
gram. Therefore, the nature, quality, and effectiveness of
the programs offered by 476 prime sponsors manifests great,
diversity. Nevertheless, - it is possible to make some
generalizations from examination of the national enroll-
ment, costs, and outcomes data and from intengive study of
the training activities of 12 prime sponsorships. First, the
conclusions and th,eil_the supporting arguments:

1. CETA training is a sound social investment. The na-
tional data suggest that the social returns for each dollar
spent on CETA-funded classroom training amount to $1.14,
while each dollar spent for on-the-job training (OJT) returns
$2.28. When public service employment is conducted as OJT
in the public sector, it too has a substantial payoff, but-that
is not true of run-of-the-mill work experience projects.

2. The quality of CETA classroom training th primarily a
product of the loCal institutions. Prime sponsors normally
buy services from whatever training entities exist in the com-
munity. Fortuniate1y, more prime sponsors have access to
some high-quality training instituiions, but the others must
settle for what is available. However, though CETA may
have had limitecl impact on the quality of training available
in most communities, it has had a major impact on the will-
ingness of training institutions to enroll and serve
economically disadvantaged trainees.

I
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3. The dependence of CETA on the availability and quali-
ty of the local training system applies to other services. Most
often, the CETA prime sponsor functions as a broker and
coordinator of services rather than as a service deliverer. The
chief elected official and prime sponsor staff can encourage
qualitSi services but, with few exceptions, cannot deliver
them. The prime spOnsors depend, therefore, on the perfor-
mance of: (1) the education and training institutions; (2) the
public employment service, which provides labor market in-
formation, certification of eligibility, payment of
allowances, operation of intake and assessment centers,
marketing of OJT, and other linkages with the employer
community; and (3) lOcal community-based organizations,
which are spotty as to their service delivery capacity but im-
portant for their client-advocacy role.

4. Judged by the quality of facilities, equipment, cur-
riculuni, and instruction, the quality ranking of training in-
stitutions in descending order tends to be: (1) private pro-i
prietary schools, (2) public vocational and tethnicll schools,
(3)"skill centers developed wider the ausPices of the Man-
power Development and Training Act (MDTA) between
1963 and 1973, and (4) training activities of community-
based organizations. However, choice among institutions is
complicated by the fact that Janking in Wails of ability to
understand, relate to, and serve the disadvantaged is exactly
the opposite. Therefore, prime sponsors are constantly forc-
ed to compromise between these two sharply differing
measures of quality. .

5. While CETA training is a continuum of earlier pro-
grams, significant changes have evolved. The most notable
change developed under CETA are:

a. Greater utilization of broad occupational offer-
ings, achieved primarily through referral of eligible

1 individuals to mainstream training programs in
private and public schools and colleges.

- .... : .
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b. The expansion of nonoccupational training ac-
tivities such as remedial basic education, English as
a secongl linguage preational orientati6n, and
job-kearch training.

c. Participation by communities not previously serv-
ed.

d. The aciditional or expanded use of new service
deliverers.

6. Persistent, obstacles to improvement of the system are:
The federal prime sponsor rating system credits
procedure rather than substancer-' and neither

. measures nor rewards .quality:
The data system measures short run rather than

! long-run outcomes. Longei-duration training has a
higher rate of return than training of short dura-

/ tion. To date, only the short-run .data have been

4 available to decisionmakers.
c: CETA has not succeedid in linking its offerings

with complementirx services offered by the phi-
: gram§ or sequencing the training and services it of-
% ,fers.

The high payoff of OJT is also not apparent to the
prime sponsor in the short run. Marketing OJT is
expensive for prime sponsors ih terms of staff time
expended. In addition, the subsidy equalling 50
percent of the wage for a few weeks, tends to.be
primarily attractive to marginal employers.

e. The allowance system distorts incentives for under-
taking training. °Many of the disadvantaged
clientele must. halie financial_ support to afford
training participation, but uniform allowances at
the level of the federal minimum wage for all
enrollees appear to encourage some to participate
more for the sake of the allowance than for the
training.

4



,-

4 - ..

4

f. The federal budgetary Process denfes prime spon-
sors opportunity for long-range planning. ,

g. The federal staff is ill-equipped to provide useful
technical assistance.

h. Both prime sponsor and federal staff lack training
backgrounds.

Still, there is reason to take satisfaction in CETA training
accomplishments, but there is ample opportunity to make a
sound system better. The key steps are:

1. Training an d employability development should be
made the highest priority of the CETA system.

I
, al

2. The system should encourage and support a two-tiered
structure of classroom instruction, consisting of a
remedial career-entry, phase, designed to serve the
disadvantaged with remedial education, career ex-
ploration, job-search training, and occupational skills
that can be acquired in no more than 36 weeks; and a
career-development phase available to those who prove
themselves in the first phase.

3. To induce employers to provide on-the-job training,
subsidies should cover a "try-out" period during
whith the trainee is in the workplace but receiving a
CETA stipend until the employeF has an opportunity
to assess the trainee's worth. Public service employ-
ment should, in most cases, function similarly, as

. public sector OJAt, ,

4. The training allowance system should be reformed to
include: (1) reimbursement for the out-of-pOcket ex-
penses of training participation, paid to all, (2) a sub-
sistence compOnent based on family income, and (3) a
cash incentive for high performance.

5. The federal funding commitment should be made to
, prime sponsors at least 2 years ahead.

,

AL d



5

6. An aggressive personnel exchange system should give
federal, smell( and local staff substantial experience at
each of those levels.

7. A technical assistance, staff training, and curriculum
development entity should be developed that is Capable
of bringing meaningful help to the local level.

8. A rating systemhyld .be devised stressing citalitative
factors and rewardi?g positive long-range results. The
system should refle t data derived from the Con-
Jinuous4 Longitudin Manpower Survey upon which
the first point oP ..is summary was based.

9. There should be constant experimentation in search for
imp;ovements in the quality and outcomes of training.
'The adaptation by local training institutions of
computer-assisted arid computer-managed instructipn,
already proven in Job Corps to be effective with a
disadvantaged population, deserves serious contidera-
tion.

g
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1. The Scope of CETA Training

Antecedeqs

Congress passed the Comprhensive Employment and
Training Act in 1973 with the aim of consolidating federal
employment and training resou+s. Chief elected officials,
known in CETA partance as prime sponsors, representing
local units of government with populations of more than
100,000 and states on behalf of smaller areas, were eligible to
participate in the program. Prime siSonsors were to plan,
desiin and administer local programs consistent with general
federal guidelines, subject to local advisory council review
and. regional Department of Labor approval.

CETA is best understood and appraised as a continuation
of employment and training programs that had existed since
the early 1960s under the Manpower Development and
Training Act (MDTA) of 1962 and the Economic Opportuni-
ty Act (BOA) of 1964.. It made available under one
authorization a range of services aimed itt improving the
employability and earnings experience of Aorkers,from low-
income households. On the administrative ide, CETA
transferred decisionmaking authority at the state and local
level from the state employment service, state boards of
vocational education, and local community action agencies
to elected officials identified as prime sponsors.

This study is illuminated by the recognition that CETA in-
herited from its predecessor programs the institutions or ser-
vices they established, though significant changes have been
made in the ways in which those institutions are used and in

7
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the mix' of services provided. Labor market interventions
under CETA's predecessors *ere limited to classroom and
on-the-job training, remedial education, work experience,
subsidized public employment, and supportive services to
make participation in the other components possible. CETA
has added to this list a range of nonoccupational training. As
the iirogram's title indicates, its,offerings can be divided be-
tween those that stress job çeation and those that emphasize
employability development. The, latter is the focus of this.
study. ? .

,

Prior to CETA, training occurred primarily in three in-
stitutional settings, with nFror use of a fourth. Initially,
most training wa4 offeredl to class-size groups in existing
public vocational educatio facilities. This arrangement suf-
fered from serioust diawbiacks. First, the training was often
offered at inconvenient hours because the facilities were fully
iitilized during regular school schedules: SecOnd, the schools
offered,the trainees a limited range of occupational choices.
Third, the out-a-school population of generally limited
education was taught.by instructors accustomed to, and with
pedagogy des' ned for, mainstream in-school youth..

An altern e soon emerged that attempted to correct the
firsCand"secaid problems. The remedy was tuition payment
for, and referral of, individuals to ongoirig postsecondary
vocational and technical school programs (know,n as in-
dividual referral). put that was useful only for thOse who
could compete witit the regular student body.

The third alternative was the skill center. This new institu-
tion was develqped specifically to meet the npeds of MDTA
enrollees drawn mostly from among the'poof and deficiently
educated, classified as the "disadvantaged" population.
Moiplar training curricula were structured for adaPtations
to individual instruction, so that traines could enter im-
mediately upon enrollment, rather tIpn await the start of a

.
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new class, add progress to some extent at their own pace.
Emphasizing individual needs, trainees could begin without
prerequisltes and leave for employm4nt when their potential,
iheir endurance, or their resources were ekhausted. Remedial
education, either preliminary to or integrated with occupa-
tional training, was available to those who needed it. The
skill centers also provided supportive services, centering on
the personal problems faced by the trainees. The services in-
cluded advocacy counseling to help with personal problems,
transportation, minor health care, child care, job develop-
ment and placement. The skill centers utilized whatever low
cost facilities were avail ble, burdening the centers and their
trainees with an unfort ate stigma. Observers expressed
concern that the student b dy included a mixture of the up-
wardly yearning and those attracted mainly by the stipends.

Since the state boards of vocational education were
responsible for providing the training sites, limited use was
made of private training instittItions. Occasionally training
was contracted with private proprietary schools. Additional
possibilities that emerged out of the antipoverty movement
were the community action' agencies ".(CAAs)tVd the
community-based organizations (CB05). Only a fewAAs,
the Opportunities Industhalization Centers (OIC), and the
Operation Service-Employment-Redevelopment (SER), and
organizaqon oriented toward serving Mexican-Americans,
played siinificant training roles during that period.

A technical assistance operation known as AMDS (Area
Manpower Institutes for the Development of Staff) provided
inservice staff training, curriculum development, and other
help directly to the federally supported training sites, but
these disappeared with the advent of CETA.

Given the limited resources and the clamor for enrollment
by the eligible population, program administrators attemp-
ted to ease the conflict by cutting the duration of training
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and makingit possible to enroll more applicants in training
programs. The problem was compounded by the fact fhat
enrollees were paid stipends, consisting of the average state
unemployment compensation payment p I s allowances for
dependents and training-related out-of-p cket costs for
adults, and lesser amounts for unmarried youths. The
stipends consumed half of the resources. The law also re-
quired restricting training to occupations , having
"reasonable expectations of employment.",

This combination of a disadvantaged clientele, pressures
for immediate placement, and the short duration of courses
limited the training choice to entry-level preparation for oc-
.cupations requiring rudirhentary skill1Q.c,1 characterized by
high turnover rates. Three-quarters of all pre-CETA
classroom enrollments wege in seven occupational categories
and all at the entry level: clerical, health care, automotive
repair, machine operation, welding, bagiing service, and
food service.

On-the-job training began slowly and accelerate that
by 1968 about half of MDTA's enrollments were JT
slot. Representatives of the public employment services or
community-based organizations offered employers an
average of $25 a week for 26 weeks (the equivatent of 15.6
hours pay at the minimum wage in the early 1970s) as a sub-
sidy.for hiring MDTA eligibles: Predictably, only the small
marginal employers were aJat&j by the subsidies and then
only if the most quali among the eligible were selected.
Since these employers normallylacked training capability,
the subsidy primply bought a placement in a low-paying
job. Nevertheless, the costs were low and the placement was
built in, with retention likely, so a high ratio of lAnefits to
costs was assured.

CETA was introduced,inot because MDTA and EOA were
failures, but because it "kas thoughj that local political ac-

T
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countability would produce a service mix, including training,
better adapted trhe local scene. In addition, it was assumed
that quality would improve if local institutions had to com-
pete for the right to provide CETA serVices. Focusing on
what has happened to the quality and effectiveness of train-
ing under CETA should help answer whether those assump-,
'lions were correct..

Magnitude of CETA Training

Under CETA, the nation's commitments to eniployment
and training programs rose dramatically, bUt employment
generation captured the4 lion's shaie of dollars 'and people.
There were over 2 million new enrollees in CETA programs
in fiscal 1.980. Over two-thira of. these4w barticipants were
in work componen-ts, or figarly iialf if theruth summer pro-
gram enrollments are excluded. lob creation components
also accounted for two-thirds of the 1 million seivice years of
employment and training acti.vity estimated for hscal 1980.
The number and distribution of service years by prograrn
coMponents follow:

*vice years Percent
CETA component , (000) .disiribution

Total 1,097.5 100.0

Local progrims '1,641.8 .95.2

ClaisraQm training 9.21.9 20.0
On-the-job training 54.3 4.9'
Sumner youth work experience 126.2 11.9
Youth transition services 41.3 3.7
Nonsummer work experience 252.3 23.0
Public service employment 347.8 31.7

Job Corps 35.7 3.2

Natiolprograms k4.0 1.8

4.
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Whereas training expenditures predominated in the policy
mix prior to CETA (accounting, for example, for nearly 2 of
every 3 dollars expended in 1969), they fell to léss than a
fourth of CETA outlays by 1974 and to only IS percent in
1978, before rebounding to 21 percent in 1980. The source of
the relative shift was massive allocations to job creation
rather ihan decreases in training funds. In fact, with plen-/ tiful employment funding under other titles after. 1975 and
with public sector employment proscribed under Title IIBC
after 1978 (the title giving prime sponsors the most dis'cretion
to choose among alternative services), more of that title's
funds could be expended on classrooni training and OJT, as
follows:

..

,

.4.-

Fiscal year

Outlays (in millions)

Classroom OJT
.

1975 $ 309.6 $ 77.9
1976 606.2 168.4

,1977 739,8 207.5
1978 .6 257.8
1979 94 .5 , 224.0 .

1980 1,224 6 216.1
,

The relative distribution o training dollars has also.
shifted.during the first 6 years f CETA. OJT has accounted
for between 8.7 percent and 13.8 percent of Title I or IIBC
expenditures, while the share of classroom training during
tte same period rose from 34.4 percent to 57.1 percent of
I LBC allocations. .,

\

..

Percent.of Title IIBC
(former Title I) outlays for

Fiscal illP' Classroom OJT

1975 34.4 8.7
1976- 35.7 s 9.9
1977 42.1 , 11.8

1978 46.5. 13.8

1972 52.3 12.4

. 1980. . 57.1 10.4

.-,

., 1
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The rising expenditures for training have provided'oppor-
tunities for an increasing number of persons in need. The
new, participants, or annual flow through training programs
each year, rose rapidly over the early 1960s to 336,000 an-
nually in fiscal 1967. The participant levels reached 481,000
annually by 1972, an& declined during the next 4 years.
Growth resumed in 1976, reaching a peak of 773,000 in 1978,
followed by a decline over the succeeding 2 years. Most of
the secular increase resulted from the growth of local
.classrodm training enrollments. In fact, average OJT par-
ticipants during the first 6 years of CETA were dnly two-
thirds the average from 1969 to 1974. With the. erosions of
inflation and the beginnings of budget cuts, the pattern of
Title I1BC (or its predecessor) training enrollments has been
as follows:

Fiscal y5ár

(in thousands)

Individuals Service years

Classroom OJT Classroom OJT
I97 291 74 69 17

76 514 148 146 39
1977 537 170 173 44
1978 580 193 188 54
1979 56.9 157 163 40
.1980 494 132 152 36

This study foeAes on the regular and continuing funding
that Congress appropriated for training under CETA, ex-
clusive of Job Corps. In addition to direct allocations to
prime sponsors, funds were also allocated under Title IIBC
to state governors for vocational education. Other training
funds came from youth training programs, a special ap-
propriation for a demonstration skill training improvement
program (STIR), a private sector initiative program (PSIP),
ancl other titles of CETA. The Title IIBC formula allocation
has accounted for about half of the CETA training, as the
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percentage breakdown of fiscal 1980 enrollments and expen-
ditures indicates:

Source of Funds

Total training

nBC
Supplemental vocational

education
lID
UI

STIP
IV

Youth employment
Job Corps

VI
*I VII (PSIP)

(percent distribution)

Expenditures by Participants by
program program

components components

100.0 100.0

49.9 61.0

4.7
1.4
1.5

2.6

6.5
28.0

0.7
4.7

*Participants counted undet Title IIBC in CETA MIS 'ports.

fN
4.0

11.8
9.3 .

0.6
10.6'
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. . _2. Local Vantage

The Comprehensive Employment and Training Act pro'.
vided funds in 1980 to 476 state and local govern-
mentsknown as prime sponsorsfor the delivery of ser-
vices designed to improve the skills and the employment op-
portunities of low-income individuals expetiencing dif-
ficulties in the labor market. While not necessarily represen-
tative, the 12 intensive case studies are a microcosm of the
CETA system. :This can be demonstrated by first comparing
them on a few key variables with national averages. The
quality and effectiveness of the training provided by each
prime sponsor is assessed, and the aspects of regulation and
administration that have an impact on quality are reviewed.
The national and local reviews then become the source ,of

, conclusions and lessons related to the entire system.,

Classroom Training

Allocatimr Determinants

NatiOnally, prime sponsors enrolled halt of their Title
IIBC participants in classroom training. Most of the prime
sponsors interviewed indicated a preference for classroom
training, and all but Baltimore, San Francisco, and North
Carolina balance of state enrolled a higher proportion than
th5 national average in classroom training. But because of

15
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variations in costs per enrollee, expenditure patterns did not
coincide with those for enrollments, as indicated below:

Classroom training under Title IIBC, fiscal year 1980

.Location
Percent of

total participants
PirCent of

total expenditures

U.S. average 50.3 48.4
Baltimore 10.4 10.1

Dallas 75.1 53.0
Indianapolis 54.5 65.7

62.4 48.4_Montgomery
North Carolina balance

of state 39.6 33.6
Ottawa 62.5 18.9
Penobscot 53.2 21.6
San Francisco 41.0 53.1
Seattle .55.7 68.0
Tucson 63.6 81.3
Utah 57.0 65.8
Worcester 71.9 60.3

--liNationally, neither the local unemployment rate nor the
age structure of the participant population explain the dif- .
ferences in service mix. Also, in making cross-prime-sponsor
comparisons, it-i not certain that common definitions were
used. It might also be expetted that classroom training
would, decrease witit rising' unemployment; however, the op-
posite has tended to be true. As unemployment has risen,
more Title IID and VI PSE funds became available, thereby

4freeing up Title Ipc money for added training. On a cross-
sectional basis, there is a tendency for those prime sponsors
with the lowest unemployment rates to show the greatest
commitment to) classroom training, a relationship which
does not hold Vue for on-the-job training. The major depar-
tures from this generalization are those, less-populated areas
with liniited access to training institutions or private
employers.

_..
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U.S: total
Baltimore
Dallas
Indianapolis
Montgomery
North Carolina balance

of state
Ottawa
Penobscot
San Francisco
Seattle
Tucson
Utah
Worcester
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1980 civilian 1980 unemployment
labor force rate

(000) (percent)

102,908 5.8
734 6.3
510 3.8
397 5.5
309 3.5

1,684 7.1
70 4.7
87 6.4

399 6.6
776 5.6
141 5.1
554 3.8
158 4.7

Prime sponsors have also complained about the require-
ment of maintaining the same level of service to youth under
Title IIBC after the addition of new Title IV youth programs
in 1977.) This provision forced thtm to emphasize work ex-
perience under Title IIBC, since this was the most common
youth activity in this title. Yet, the studies found no consis-
tent correlation, positive or negative, between the share of
pBc funds devoted to youth activities and the ratio of train-
ing.to work experience under that title.

Institutional Setting

The providers of classroom training varied widely among
the 12 sites studied. In Seattle, Tucson, and Utah, the major
providers were the skill centers, which originated under
MDTA. In San Francisco, the use of community-based
organizations was favored, along with minor use of a skill
center and a substantiaY amount of individual referral to
private schools and the community college system. In North
Caiolina, the community colleges and technical institutes
had most of the action, as was the case in Penobscot, where
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private colleges rounded out the classroom training facilities.
7 In Dallas, two school districts and two CBOs shared most of

the training activity. The overriding concern was with pro-
yiding low per-capita cost training. Baltimore and Worcester
used a mix of public and private schools and some empioyers
-to provide classroom training. Rural Ottawa County, lack-

,. ing training facilities ()lifts own, provided living expenses and
tuiNn aid to send many of its trainees out of the area. Some
of the more rural areas of the PenobscOt consortium follow-
ed a similar practite. Montgomery County enrolled its
trainees in public- and private schools, as well as local col-
leges. Indianapolis relied wholly on individual referrals to
public and private colleges.

To generalize from the case studies, public postsecondary
schools seem to provide most of the training, with skill
centers in second place, followed by CBO-run.schools and
then private proprietary schools. In contrast to the national
picture ,where individual referral purportedly predominates,
enrollments in class-size groups were more common than in-.
dividual referrals in all of the study locations, but this was
true primarily because of the unusual CBO delivery system in
San Francisco, Seattle, and Dallas.

Though skill centers played the predominate role in three
locations, they were important in veto others and supplemen-
tal in one. In Seattle, Tucson, and.Utah, The skill centers pro-
vided the bulk of occupational training for the prime spon-
sor, but, in Baltimore dnd San Francisco, the skill center had
a limited CETA role. These MDTA institutions still seem to

g
be characterized by the same advantages and shortcomings
they offered during the earlier period. Their staffs are
typicOly dedicated to serving a disadvantaged population,
and a range of on-site services required by disadvantaged
trainees is generally available. On the other hand, the train-
ing tends. to be limited to an average of 26 weeks and a max-
imum of 36 weeks (except for health care Occupations wliere
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licensing requirements require longer training periods); the
facilities are 'often poor, though tlie equipment is generally
adequate, and the institutions are likely to have low prestige
in the community.

Most skill centers make use of existing structure. Foi in-
stance, the Tucson skill center was initially housed in aban-
doned department store, garage, and restaurant buildings. In
Utah, one skill center is in a former laundry building and
another, in what was formerly a high school. The Baltimore
skill center is also in an abandoned high school, as is the
Dallas facility, although the latter has been lavishly remodel-
ed. The San Francisco skill center is housed it an abandoned
elementary school. However, the latter institution has lost
most of the attributes that typify a skill center. The Seattle
facility, which was the pajor provider of CETA occupa-
tional training in that city, was exceptional in being the only
center built fore that purpose. Owned and operated by the
Seattle Opportunities Industrialization Center, it has the
allegiance of its enrollees and the black community, but
although it is well-designed and -equipped, ?it still does not
appear to command the general prestige that its quality
deseryes.

Beyond these examples of MDTA continuance, the oc-
cupational training locus seems to have shifted to standard
public vocational .schools and proprietary schools, sup-
plemented by specialized programs run by. CB0s. In the
mainstream public and private institutions, which serve the
general population, CETA enrollees are referred individually
to the regular program, with any necessary fees paid from
CETA funds. This approach provides the CETA enrollee
with training as good as that avilable to the taXpaying or
feepaying public and allows participants to report to peers or
prospective employers, "I'm at the technical college," rather
than, "I'm in CETA."
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The drawback is that only those who are fairly self-
motivated and who can compete with the regular clientele in
the school will last. Some schools do provide remedial educa-
tion but that is not/he norm. A few prime sponsors follow a
sequencing process in which an enrollee can spend time in a
remedial component at one institution and then be referred,
to a skill training institution. However, almost every CETA
prime sponsor has far more applicants than available slots,
and the case studies found waiting lists for.training ranging
from 3 to 6 months. Thus, most sponsors considered it in-
equitable to invest heavily in some eligible persons, thereby
leaving no funds for others. The regional office staff, and
national policy as well, reinforced this concern by inveighing
against high per-capita cost and setting up an assessment
system that comriiends program for combining low costs and
high immediate placements but largely ignores the quality of
training offered.

Community-based organizations also play a larger role
under.CETA than they did under MDTA. The Opportunities
Industrialization Centers (OIC) have been in the skill train-
ing business since the mid-1960s and in many cities provide
high-quality training in a wide range of occupations. The
Seattle OIC, as noted, is an outstanding example. However,
in many other cities the OIC offering is limited and, in some
pla es, of low quality. OIC provided a narrow range of
traii1ng in Dallas and North Carolina, and it had been drop-
ped or poor performance in San Francisco and Mont:
gom ry County. Often, as in Dallas, the prime sponsor must
sar responsibility for not simultaneously supporting and
spurring the CBO to higher-quality efforts.

e
While OIC offers occupational skills, other CBOs tend to

restrict their offerings to remedial prevocational components
and to sponsorship of on-the-job training. However, the
trend is for local community-based organizations to add
entry-level skill training 'cOmponents. Facilities tend to be

I ,
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unsatisfactory, but the training emphasizes those occupa-,
tions that require little training equipment. CBOs are parC
ticularly effective where the primary concern is with the in-
struction of English as a second language. In some cases, the
support of CBOs may be motivated by a desire to "give them
a small contract , to keep them alive." However, the San
Francisco and Seattle CBOs are both politically potent and
offer highly competent instruction.

Training Occupations

High turnover occupations predominated among the
training activities of the 12, case studiet. Most of the
enrollments seem to be in clerical, health care, automotive
and auto repair, welding, machine operation, building ser-
vice and food service, just as they have been since the days of..

MDTA, but some signifi ant change has occurred. Clerical
and health care oecupati9hs are, in geneially-high demand so
that, depending upon t e level of investment in time and
training costs, jobs can be found at lower or higher levels
within the occupational cluster. Given the ba ounds of
the enrollees and the relatively short training me allowed in
most CITA programs, the clerical trainees t nd to attain on-
ly marginal levels of skills. Yet the demand is sufficient in
inost locations to assure a respectable placement rate in the
60- to 80-percent range. AdmissiCe to health programs tends
to be more selective. Training for licensed practical or voca-
tional nurses, an MDTA creation, continues to be the
outstanding CETA health care program. Training extends
from 36 to 52 weeks, and placement is almost guaranteed if
state certification standards are met. Yet, within the health
care category, the Nurse's Aide Academy program in Dallas/ is evidence that programs of short duration can be produc-
tive when attuned to the needs of the client population and
the demands of the labor market. ..,

,
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according to community need than is common among train-
ing institutions.

)
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There seems to be a small and sporadic, but still signifi-
cant, trend toard a broadened occupational range in class-
size projects.iraining for eomputer-related occupations and
office machine repair are on the increase. Other occupations
are added from time to time in response to local economic
conditions, but the conditions and the programs rarely con-
tinue over long periods of time. In fact, CETA-funded train-
ing activities appear to be more flexible in phasing in or out

-.

The trend toward increased use of individual referral has
expanded the range of occupations for which training is of-
fered and is nearly as wide as the total offering of the local
training institutions, but the numbers trained add up to few
in each occupation. Examples from le 12 case studies in-
clude radiologic, biomedical, psychiatric and graphic
reproduction technicians, dental hygiene, drafting, air con-
ditioning, computer programming, graphic reproduction
teclinician, and cosmetology. However, many of these are
2-yearc,prograrns. CETA tries, to limit enrollment to 36
weelss, with an average, scheduled course duration of about
26 weeks, and it rarely pays for more than 52 weeks of train-
ing. In a few cases, in Penobscot especially, CETA was
found to be paying tuition allowances for the first half of a
2-year -training program,leaving_those_wha can afforcLit to._
finish at their own expense. Apparently there is interest in
long-term training but an unwillingness to pay the price of
reducing the numbers served since for every person enrolled
in an expensive long-term training course, others are left
without service.

To demonstrate the importance of this kind of activity, the
skill training improvement program (STIP), initiated in
1977, earmarked funds for both high level skills and long-
term training. The funds were allocated to prime sponsors on
a competitive basis. To support the same training for the

*
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same number of enrollees from regular prime sponspr funds
would have absorbed a high proportion of available funds

-- and resulted in the rejection of many applicants. However,
the last grants for STIP projects were awarded in the first
quarter of fiscal year 1979 from fiscal year 1978 funds, and
no'additional funds have been allocated for the program.

Other problems are associated with long-term training.
Not only are these training programs more costly, but they
tend to have higher dropout rates and no higiher immediate
placement rates than short-term courses, even, though the
analysis of national data indicates that their payoff in the
long run is greater. Many eligible people lack the persistence
andjtinancial ability required to last through a long-term
tr ming program. They are apparently willing tb train for`
the relatively tow-paid jobs plagued by high turnover rates
that seem to be available even during economiC slumps.

As a matter of general policy, the Baltimore prime sponsor
had opted for expensive, longer7term offerings in its regular
training program. That was achieved at ,the price of con-
siderable selectivity among applicants. The Seattle skill
center had historically shown a preference for long-term
training, thereby contributing to criticisms of high per-
capital cost. Worcester's largest skill training activity was in
low-level clerical skills,_bui had also carefully selected

:.enrollees for electronics and computer programs. Mont-
gomery County tried high-level skills on an individual.basis
withopt stipends but had to screen 1,100 apOicants to find
33 persons qualified for a biomedical technician program.
Several others had similar experiences with STIP. While the
completion rates in these long-term offerings were generally
lower than in short-ternicourses, those who completed were
placed in jobs with considerably higher pay.

Success at running long-term training for high-level oc-
cupations presupposes either concentration on a better-
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prepared segment of the ,CETA-eligible population or a
greater investment in remedial activities. The Baltimore, prime sponsor has clearly made the selectivity choice for oc-
cupational training, as has Worcester for -some of its pro-
grams. Utah and Penobscot had CET eligible populations,
which in general had these character' *cs, but they had not
chosen to invest,in long-term. traini g. Tucson has chosen to
serve a population ready and willing to qualify for
minimum-wage jobs, while San Francisco stressed relatively
low-cost English as a second language for predominately
female immigrants. Dallas chose to focus on a needy black
population but then failed to adjust the curriculum to meet
those new needs. For others, the choice between lower-level
enrollees and higher-level skills remains a troublesome one.

On-the-Job Training
f-

Seven of the prime sponsors ,studied enrylled a larger pro-
portion of their IIBC participa ts in on-the-job training than
the national average, inclu ing PenobsUA and Ottawa,
which enrolled more than do ble the national average. The
variation in the percent of fun s and participants enrolled in
OJT was even greater than in èassroom training.

.

Most of the prime sponso died praised OJT but then
tended to make relatively li tle s of it. Enrollment in OJT
ranged from 0.2 to 24.6 percent of he total IIBC enrollment
in the 12 sites, despite the favora e results already indicated
and the cost advantages documented below. he key deter-
minant in the use of OJT appe t be the relative .ag-
gregsiveness of the agenci accing the OJT marketing
assignment, which is usually delega ed to the public employ-
ment service, CBOs (especially UrbgALeague), and local Na-
tional Alliance Of Business (NAB) ofiapters.

.1
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On-the-job training under Title IIBC, fiscal 1980

Percent of Percent of
total partkipants total expenditures

11.4
3.8

16.4
0.2
1.2

Locator'
U.S . average

Baltimore
Dallas
Indianapolis
Montgomery
North Carolina balance

of state
Ottavlia
Penobscot
San Francisco
Seattle
Tucson
Utah
Worcester '"
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.or 13.7
24.6
23.7
12.4
19.0
2.1

17.4

5.3

10.4
4.1
9.3 .
0.5
0.6

12.1
13.4
15.9
22.5
10.7

1.7
17.3
7.5

Penobscot used the state federation of labor as ve of its
OJT developers and had established a well-dqigned and
carefully monitored system, linked with other services.
Worcester had a high-quality, coupled classroom/OJT pro-
gram sponsored by local banks and administered by the local
NAB chapter. In Seattle, Utah, and North Carolina, the
employment service marketed OJT far more energetically
than did the prime sponsor, Ottawa County had no
classroom training institutions, and OJT served as an alter-
native to sending trainees outside the area at a high cost for
transportation and lodging; Dallas had the advantage of a
tight labor mfflrket to help "sell" the advantages of on-the-
job training to employers. Indianapolis used OJT only in
isolated cases because employers had earlier criticized the
"red tape" that it involved. Private industry councils ex-
pressed interest in OJT promotion but were only beginning'
to get involved in the effort when the case studies were -

prepared.
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For the prime sponsor, a major obstacle to greater use of
);$OJTEis the high staff costs involved in persuading "" i 11 ividual

employers to contract for OJT slots. Many emplo rs are
reluctant to take on a CETA enrollee. They tend to question
the qualifications of the eligible population and are fearful
about the amount of red tape that may be involved in the
contracting process. The result is that, in most cases, only
small marginal employers, to whom a half wage subsidy for
3 to 6 months may be attractive, sign up for one or two
trainees. Moreover, in some rural areas, an absence of even,
small employers makes the development of OJT contracts
nearly impossible. I

One much-advocated approach to serving the disadvan-
taged is a remedial, education/classroom instruction/on-the-
job training sequence, which Penobscot .had achieved for
some enrollees. However, given the limited funds available,
the outside pressures to keep per-capita costs low, and the
logistical difficulties involved in developing such complex
programs, most prime sponsors considered it more ap-
propriate, if not more politically expedient, to run three
parallel programs. The expansion of job-search trainirig

.seems to be adding a fourth parallel track for the job-ready,
. who may need only placement services, but for whom the

public employment service does not have an appropriate job
listing. The tendency is for prime sponsors to decide on some
division of available funds for each of these tracks, contract
for the needed services, and then monitor the activities under
each contract.

San Francisco is an example of a prime sporlsor that ad-
vocates high-support OJT and has had some positive ex-
perience with it. (The emphasis is reflected in the expenditure
of a high proportion of funds to support a rather low pro-
portion of its participants.) The program is, an example of
the remediation/classroom training/OJT sequencing pro-
cess. It begins with a commitment from the employer to take
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on one or more of those persons who have suc4ssfully com-
pleted the first two training phasesusually with some
limited right of selection. Often the employer provides a
training facility at the workplace, along with some equip-
ment and instructional assistance from the company person-
nel office for a work-simulation training phase. Those who
attain a prescribed performance level, or a predetermined
proportion of them, are then offered permanent employ-
ment by the firms involved.

Well-paid jobs on a structured promotion ladder, with ac-
companying job security and fririge benefits, have been at-
tained through this route. Examples include employment
with a grocery chain, a public utility, and an engineering
association. Nevertheless, the level of enrollments fluctuated
with the needs of the companiesfrequeRtly, involving affir-
mative action requirementsarid could not be sustained.
Not only must a willing employer be found, but uncemmit-,
ted dollars must be available at the appropriate timeand
these programs tend, to be expensive. Both community and
federal pressures are aimed at committing every expected
program dol r at the beginning of the fiscal year and
thereafter keep low. Yet, a &operating employer
may find it dif ficult to adjust his labor eeds to the schedule
of federal fund allocations. Thus, lau ching a successful
OJT effort usually involves the fortjitous availability of
funds that are either uncommitted or eobligated from other
contractors or prime sponsors.

The San Francisco prime sponsor also offers an illustra-
tion of an approach Viat is related to the high-support OJT
program, bnt is less expensive and therefore has a chance for
greater continuity of funding. Advocacy organizations for
minorities, women, and the handicapped are funded for the
sole purpose of making placemen4, without offering any ac-
companying remedial education. As a prime sponsor staffer
put it, representatives of these advocacy groups "follow the.
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equal employ ent opportunity enforcers around offering
companies relief by providing selected, though CETA-
eligible, people with the right affirmative action
characteristics." .

'North Carolina used* an alternative approach, called
. "work site assessment," which was funded by the state
KIrather than CETA. In this program, workers are, paid a sti-

end by the employment service while they are assigned to a
tiost employer's establishment. After a trial period, the
employer may reject the worker, offer unsubsidized employ-
ment, or accept an OJT contract. f

a

,

Beyond these few exceptional programs', OJT was a
useful, if routine, component of each primesponsor's reper-
toire of program strategies. Its WO benefit-cost payoff,
clearly noted at the national level, was unknown to ,local
operators and not readily apparent from any' of the data,
available to them. The difficulty of marketing OJT, the high
adminiitrative cost of the personalized contracting process
and the overrepresentation of marginal-employers among the
contractors acted as disincentives to heavy sponsor involve-
giant in that activity. The fact that planned OJT expen- ,...7--
ditures were substantially greater than actual expenditures

, for most of the prime sponsors indicates both the desire for
OJT and the difficulties of its promotion.

Nonoccupational Training

The expansion of nonoccupational training is one of the
most intriguing d6elopments among CETA training ac-
tivities. Included among these efforts are instruction in basic
education, English as a second language, prevocational
orientation, coping skills, motivation, and job search train-
ing. These servic,euye sometimes supplied separately and
sometimes, in. any combination, included as adjuncts to oc-
cupational skill training:
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The steady incr e in the educational attainment of the
work force and the decline of jobs that do not require at least
some reading, writing, and simple arithmetic skills make lack
of basic education an increasingly serious handicap. General
education development (GED) certification as a substitute
for a high school diploma is, therefore, a component of
growing importance. Many CETA eligibles cannot succeed
in occtipational training without first or simultaneously par-
ticipating in remedial education and often in English as a'
second language. Some programs have demonstrated their
ability to raise reading and arithmetic performance three
grade levels dupg a 12-week course, though the usual pro-
gress is les's dramatic.

The persistence of Spanish as the mother tongue among
rural peoples of the Southwest and Puerto Ricans On the
East Coast, together with the flood of more recent im-
migrants from Latin America and the Far East, has made
English as a second language (ESL) the largest training pro-
gram of some prime sponsors. Increasingly, it has become
vocational English as a second language (VESL) withtke ad-
vent of curriculum materials teaching language in a job con-
text. ESL (or VESL) tendS to be highly successful in terms of
placement rates, reteniion rates, and the gain, between pre-
and post-training wage rates. San Francisco had the widest
range of ESL offerings among the 12 prime sponsors
studied, enrolling persons whose native tongue was Spanish,
-Chinese, Korean, Filipino, Vietnamese, Cambodian, In-
donesian, and Russian. Seattle also had a growing ESL com-
ponent, serving various Asian refugees. Dallas and Tucson
offer ESL fori-Iispanics, with Operation SER as contractor.
Other pi-imes had more limited ESL actiyities. For all of
these groups, their very presence so far 'from their points of
origin is evidence of their motivation, and many have
substantial skills that can be applied only after language
competence is obtained.
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North Carolina had the heaviest investment in prevoca-
tional orientation, with a state appropriation of $2.3 million
in addition to CETA funding. In 47 of its 58 community and
technical colleges, CETA and non-CETA disadvantaged
enrollees are given 8 weeks of a combination of remedial
education, career exploration, and various life-coping skills.
The numbers enrolled exceed the numbers enrolled in
CETA-funded occupational skill training. This human
resource development (HRD) program emerged as a natural
consequence of reliance on public postsecondary institu-
tions, which were not prepared to deal with a disadvantaged
student body. Though it functions within the same institu-
tions, it is separate from and not linked with occupational
skill training. The Baltimore prime sponsor was unique in
establishing its own in-house faculty for conducting most
nonoccjipational training as an alternative to. contracting it
but.

The hottest new entry among the honoccupational pro-
grams is job search training. A person who knows how and
-where to search and how to imPress an employer can usually
find at least a high-turnover, low-paying job. Typically, the
job search program enrollees are taught during a 2-week
course to prepare resumes, fill out applications, and practice
answers to the most comMon questions asked by interview-
ing employers. The evirollees thenlearn to use title telephone
yellow pages and classified advertisement sections in the
newspapers in order to identify employers likely to have the

,. jOb they want and for which they are qualified. They practice
telephoning skills and then spend long, supervised hours call-
ing for interview appointments. Reported placement rates
tended to range from 70 to 90 percent among the cases
studied, though parallel programs for work incentive pro-
gram (WIN) enrollees in the same cities were observed to
have as low as 30 percent success rates. Moreover, there is as
yet no substantial.data on retention rates and, more impor-
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tantly, no data on whether or not the participant has obtain-
ed a permanent job-seeking skill, which works in subsequent
spells of unemployment.

,

The nonoeeupational offerings rest on two assumptions:
that a high proportion of jobs require no specific pie-entry
skills and that turnover produces a flow of jobs, even during
less-than-prosperous times. However, few programs indicate
how to distinguish between primary and secondary _labor
markets and how to choose and attain jobs with promise.
Unlike occupational skill training, which is usually provided
by public education institutions and proprietary schools,
private contractors appear to. dominate nonoccupational
training, except for ESL where Community-based organiza-
tions predominate.

.
Training Costs

Training costs varied widely across the study sites, but
gross cost data are of limited value because the scope and
content of the training differed widely (Table 1 which is
drawn from national DOL data sources includes only in-
structional and administrative costs but not allowances). On-
ly Indianapolis and Seattle of the 12 prime sponsors
ed the national average cost per positive tefmihation of
$1,170, with only Indianapolis recording a higher-than-the-
average national cost per placement of $6,508.

.Important factors in determining the costs per imrticipant
and per outcome include the ratio of nonskill to skill train-
ing, the average length of training, the occupational mix, the
institutional mix, the client characteristics, the dropout rate,
and the extent of local subsidies. Costs per placement or
costs per p9sitive termination depend, of course, upon the
characte6stics of the participants1 the state of the local
economy, and the availability of positive alternatives to
placement. According to natiOnal data, the positive termina-

,



table 1 Program costs, fiscal 1980 (IIBC, excluding allowances)

Cost per participant Cost per outcome

Clasiroom
Per positive

OJT termination Rate
Per private
placement Rate Per placement Rate

United States S1,328 31,130 '1 S3,170. 67.0 S, INA INA S 6,508 40.2

Baltimore 682 766 1,098 . 87.7 1,298 75.9 1,257 78.4

Dallas 1 928 747-._ 2,332 69.2 3,539 46.3* 2,780 59.0

Indianapolis 2,299 1,082 .'"3- 5,973 72.8 INA INA 33,306 24.9

Kontkomery 1,435 941 2,847 78.9 3,884 59.7 3,406 68.0

North Carolina 1,008 1,056 ' ' 2,137' 78.4 5,799 32.3 4,921 38.0

Ottawa 376 679 2,159 78.6 5,112 42.6 4,408 49.4

Penobscot . 513 844 2,035 76.6 5,270 39.3 4,286 48.3

San Francisco 1,898 '2,662 2,111 88.9 3,679 59.5 3,222 67.9

Seattle 2,099 897 3,582 ' 72.4 6,660 42.3 5,704 19.4

Tucson 1,566 933 1,828 77.2 2,397 63.5 2,224 68.4

Utah 1,143 1,001 1,735 75.9 3,903 40.3 3,432 45.8

Worcester 952 1620 1,924. 68.7 3,505 41.5 3,089 47.1
.. ,
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tion rate of all prime sponsors averaged 67 percent. All 12
prime sponsors studied had a better record than the national
average by the positive termination criterion,- but In-
dianapolis and North Carolina fell below the national
average in placement rates. The prime sponsors studied c2n-
sistently reported higher outcomes to the researchers tEan
were found ju.,Qie national data source. The national average
cost per Olaceaent was more than double .the outlay per
positive termination, but only three of the 12 prime sponsors
exceeded that ratio.

Nationally, costs per_participant in classrooin training ex-
ceeded OJT costs by 18 percent, but half of the 12 prime
sponsors expended more funds per OJT than per classroom
enrollee. The presumed OJT cost advantage was offset in
many places by the locally subsidized and sometimes tuition-
free use of public training institutions. Public community
colleges, technical institutes, andwarea vocational schools are
generally eligible for the same average daily attenthnce fund-
ing whether the student is matriculated or not, and, if tuition.
is not completely free to enrollees, then the cost to the prime
sponsor is minimal except for the stipend. Another offset
against the apparently low comparative costs for on-the-job
training are the promotional costs; -because there may be one
trainee per employer, the staffing requirements for either
prime sponsor or contractor associated with OJT may exceed
that of classroom training.

The costs obtainable from national data sources often dif-
fer from data obtained directly from the local level. The
following' locally obtained data are examples of the wide
variations in costs. At the Baltimore skill center, costs per
trainee ranged from $1,169 for clerical training to $3,344 for
construction trades. Individual referral costs were uniform
at $2,858 because the schools charged the same tuition rates
for different occupations. When allowances are added, the
total cost range grew from $2,041 for clerical to $4,696 for
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computer and office machine repair, which involved training
of longer duration than the construction trades course. Most
were open entry-open exit programs, and therefore costs are
determined by the amount of time the average trainee takes

, to complete the programs (or to drop out) rather than any ar-
bitrary, maximum course length. Since individual referral
courses were fixed in length and tended to be longer and in
higher skills than skill center courses, the average T.t iital cost
rose to $5,173 including allowances, despite subsidized tu-

- ition.

In Tucson, for example, a skill center and a private pro-
prietary school provided occupational training alternatives.
The annual average cost per slot at the skill center was $3,324
in 1980. However, costs per enrollee averaged $351 and costs

N.., per completer were $640, ranging from $95 per trainee
\ receiving only adult basic.education or job search training to

$4,144 for a full year of skill training as a licensed practical
nurke. Also, included in the mix were 2-week pre-OJT basic
skill courses for electronfc assemblers and an 8-week course
for bank tellers. The private trade school charged a tuition of
$5,200 for an academic year but, `gince CETA enrollees were
automatically eligible for basic education opportunity
grants, the cost to CETA was $2,000 per enrollee for the
academic );ear. That Private school advantage was lost in
early 1981 when enrollees at the skill center became eligible
for BEOGgrants in consequence of the center becoming a
unit of the community college. Because the private school
was highly selective in i4 entrace requirements, the prime
sponsor decided to put all its fiscal year 1981 classroom
training funds into the skill center, whereupon the private
school unsuccessfully sued. Where the classroom training
program was accomplished primarily in public post-
secondari vocational and technical training institutions,
either through individual referral or in class-size groups (as
in North Carolina), CETA pays only the heavily subsidized
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tuition any individual student would pay, thus shifting
substantial costs to the state.

Indianapolis is an example of a program that has operated
classroom training totally, on an individual referral basis:
One private college charged $1,690 per slot for tuition and
books for two academic quarters, while a cosmetologY
school charged $1,890 for 1,500 hours of training over a
9-month period. At one technical institution, the cost by oc-
cupation ranged from $1,500 to $1,800 per academic year,
while another charged $4,283 for a 1,000 hour program, and
a truck driving school charged $2,675 for 10 weeks. These
costs did not include the allowances, which were paid direct-
ly `to the enrollees.

.
.

Montgomery County relies primarily on class-size courses
at private and public institutions. The Penobscot prime
sponsor obtains basic education at no cost and occupational
skill training at subsidized tuition rates at public institutions
but pays full tuition costs, less BEOG's, at private institu-
tions. By carefully selecting its enroll es, Montgomery
County negotiated $3,000 tuition costs or 26-week high-
technology programs at a private univer *ty and a private
technical school, while a CBO had, been charging $4,000 for
training in much 1,A-1.r-skill occupations. Occupational
training at a commuity college was obtained for $1,000 per
enrollee, while nonlskill training consisting of English as a
second language, basic education, and assertiveness training

---i-or women range frcThd-8-W-TOIT,WW- 3erson.

In general, costs appeared in line with costs of occupa-
tional training outside eETA. Allowances were the major
additions over the costs considered standard to training in-
stitutions. They were a necessity for many of the low-income
clientele, but some of the non-family heads probably could
have managed tuitionless training without stipen*, had such
allowances not come to be expected. However, Montgomery
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Couni"ad tried nonstipended training and had ended by
serving non-family heads from households at the upper
socioeconomic levels of CETA eligibility. Dallas had manag-
ed a compromise, paying stipends at an hourly rate that was
an average of 80 cents below the federal minimum. A per-
suasive case can be, made for changing the allowance struc-
ture to prevent those stipends becoming a major incentive
for enrollment. A major cost for CETA has been the deci-
sion to set 'the training allowance, at the minimum wage for
the hours attended, plus add-ons for training expenses and
dependents. Those training for low-skill Occupations may ac-
tually have a higher take-home pay during enrollment than
after placement, making many reluctant to leave the shelter
of the program. Since total allowance costs are determined
by durati'on of training, whereas training costs fluctuate to
some extent by occupation and by institution, allowances
vary from about 40 percent to about 60 percent of total
training costs. Because length of training is the major deter-
minant of both training cost and occupational level, the
highest-cost training tends to prepare earollees for the best
jobs.

4 8



3. Quality of .Training

There are no simple criteria for measuring the quality of
training; in fact, there is much mystique in the concept. Ef-
fectiveness might be conceptually easier to measure, but the
data do not alit. Filacement does not measure effectiveness
unless compared Against controls because the state of the
local labor market may be the more critical determinant.

Many factors enter into an assessment of training quality:
the adequ9LcisS fIcilities, equipment, and curriculum; the
competence of the instructors; the appropriateness of the
training occupations; the adequacy of trainingration; and
the quality of the needed supportive services provided. The
characteristics of the clients and, the supportive services they
require also affect the quality of training provided. The

, management of training, including the linkages among ser-
vices and with employers; may affect outcomes no less than
the training itself. Of course, costs are both a determinant of
quality and a yardstick against which to measbre effec-
tiveness.

Institutional Capacity

Because of the limited resources available to them, the
prinre sponsors included in this study were dependent upon
the quality of the training institutions in existence. They were
in no position to create new ones. Prjpisponsor staff could
only demonstrate acumen in choosih between alternatives
of higher and lower quality. The qual ty of the available in-
stitutions in rural Maine, Michigan, North Caroliina, and
Utah was generally good, add the prime sponsors utilized the
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'-z(lailable resources. In some isblated areas of these states,-
however, there were no training institutions available. .4
those situations, the choices were to. rely on work experience
or on,- the-job training (though potential host employers were
also scarce) or to pay costs of transportation and lodging at a
distant site. In each of these cases, at least some moneys were
allocated to institutions of lesser quality for political
reasons, to maintain a range of alternatives, or because of
the particular attachments of institutions to race, sex, or
other groupings among the eligible population.

.,

The types of training institutions have been described but
can also lie ranked according to quality. The best institutions
were those that were created to appeal to the broader; non-
disadvantaged population in the community. Private pro-
prietary trade schools depended upon a combination of high-
quality training and good placement rates to maintain a
clientele and make a. profit. Attractive facilities, up-to-date
equipment, high-quality staff, sound and motivating cur-
ricula, and high placement rates were all necessary to con- /'tinue to attract tuition-paying custers. Howevet, this /
quality came at high cost to CETA, both in budget dollars,
and selectivity of enrollees.

Few CETA enrollees could meet the entry requirements of
proprietary schools on an individual basis. Pressures from
the Federal Trade Commission to advertise' their placement
rate make such schools reluctant to accept the hard-to-place.
The Montgpmery County experience of screening 1,100
CETA eligible applicants' to find 33 persons acceptable to a
technical school for a biomedical technician program has
beeri noted. On the other hand, the. San Francisco experi-
ment with placing a class-size project in a private business
school, where the instructional and administrative staff was
never able to establish rapport, illustrates the difficulties for
such a school in seeking to adapt itself to an unfamiliar
clientele. t
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There are, however, private institutions capable of serving
a broader portion of the CETA population, As illustrated by
the ABC Trade. School in Tucson and the Beal and Hudson
Colleges in Maine. For the CETA-eligible persons who can
qualify, these appear to be good investments because they

e mainstream labor market, their training lasts
_ for longer periods of time, and they provide access to jobs

that pay enough to assure economic independence. But selec-
tion must be made with care, and the prime sponsor should
maintain a liaison with and-access to external supporti'Ve ser-.
vices to increase the chances of enrollee survival.

Community colleges, technical colleges, and area voca-
tional schools rank next in quality. In recent years these in-
stitutions have experienced a vast expansion and qualitative
upgrading. The facilities and equipment are generally of high
quality, and the occupational offerings tend to be broader
than at the proprietary schools. Some CETA primvponsors
may be over.ly attracted to such institutions because of the
comparatively low cost. Most CETA enrollees can gain en-
trance, but the challenge is to survive./The institutions have
adapted to the needs of the average high school graduate.
They rarely have available remedial adult basic education,
English as a second language, close counseling support, and
other supportive services likely to be needed by the CETA
population. CETA referrals who can.survive in that setting
are likely to be brought into contact with the primary labor
market. Most such schools have informal and formal
employer contacts. The enrollee ernterges from a mainstream
institution rather than ftOm a stigmatized federal program.
The enrollee may well be Inspired to a higher self-image as
well.

As the case stu?iie illustrate, some of t4e survival prob-
lems for CETA enralees in these mainstrhm institutions
can be minimized by the prime sponsor staff working closely
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(with the training institutions. The options are, to persuade
the institution to mount its own supportive services ac-
tivities, allow the stationing of agency personnel at the'train-
ing institution to provide the social services, or arrange to
provide access'to supportive services eVernal to the training
jnstitution. North Carolina has attackctl the problem with its
8-week human resource developnt program, given prior

' to enrollment- in occupational skill uIaining.

I The third institutional tier a pears to be the skill centers.
1._.

They are typically designed ar und an open entry-open exit
.concept in which an enroll e can enter regardless of
background, obtain remediI education and advocacy
counseling, enter individuali d training without waiting,
progress through a mothilari d cour sequence, and seek
employment upon attainment of a skill. Jhey may also leave
when they have reached their learniifg capacity or upon
becoming financially pressed. All the necessary remedial and
supportive services, including placement services, were
designed to be available onsite from skill center qtaff or
outstationed staff of other agencies. The survival chances of
the less-qualified CETA eligibles are enhanced in the skill
center environment. However, the facilities suffer in quality
and tend to be limited to occupations in which entry for a
disadvantaged person can be attained in 6 monihs or less of
training.

The training provided by community-basea organizations
offers the fourth tier in quality. As usual, there are excep-
tions. As noted above, the Seattle OIC occupies modern
training facilities and provides superior training. That is a
unique case, however. CBOs generally operate out of

" haphazard facilities, just as skill centers do, and, although
high qualify training can occur in a substandard facility,
there is at least an image handicap. The comparatiye advan-
tage of a CBO is racial and ethnic identity. The few CBOs
that offer occupational training tend to depend upon the
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charisma and commitment f staff, but the overall perfor-
mance is spotty.

Contracting with CBOs or CETAservices involves more
than straightforward judg o training quality. Aside
from political considerations, which may be 'controlling,
CBO personnel can provide ihe enrollees with a sense of
identity and can offer the program great& visibility in the
community. In some localities this may be sufficient reason
for funding groups that mix training with a good dose of ad-
vocacy. In general, the messages of these case sttidies suggest
that it is best to leave to' CBOs the primary functions of
outreach and intake, remedial components, and affirmative
action sponsorship on behalf Of their particular clientele.
Since these activities are generally new Co everyone in the
community, a CBO can mount them as effectively as any
other available institution. Also, the CBOs are more likely to
be gware of the needs of the eligible population, and they
havk gre0er11exibility than the educational institutions. Oc-
cupational training is, however, at its best when assigned to
schools Or employer settings with satisfactory facilities and
recognized competence.

The case studies demonstrate that the paucity of funds for
facilities and equipment is a distinct obstacle to CETA train-
ing. The institution acting as contractor to prbvide training
normally furnishes its own facilities and equipment. DOL
pressures are against providing sufficient funding to upgrade'
facilities and equipment, and prime sponsbrs are relUctant to
use scarce funds for these. purposes. Private schools, of
course, charge enough for their training to cover amortiza-
tion. Public edticational institutions provide a substantial
TM% i d y to CETA through free use of facilities and equip-,
ment as well as through tuition charges that are well below
costs. Skill centers and CBOs must negotiate with prime
sponsors for sufficient funds to improve their facilities and
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upgrade their equipment but have had to overcome prime
sponsors' resist4nce to cost increases.

As noted, prime sponsors lack the resources to profide
training in areas where no effective training institution ex-
ists. The differences were critical in two- of the three
Penobscot consortium counties, in some of Utah's isolated
areas, and in Ottawa County. The choice left to the prime
sponsor in these areas was to make 1 i the available 14-
stitutions, limit the program to wOrk ex ience, or train ap-
plicants at some far-away institution involving travel ex-

' penses and, jiving costs.

Curricula and Staff (-N6

The quality of occupational skih training curricula ap-
peared to be generally good, thongh each institution was be-
ing forced to adapt materials prepared for tile mainstream.
A system of sharing curriculum withiRCETA training circles
would have beeh of considerable value.

Curricula for remedial a'dult basic education are . now
reasonably well developed and available "off: the shelf"
from several commercial publishers and educational\systems. English a a second language is approaching thdt
status 'with an infor al network of,exchange among practi-
tioners. Fortunately, a separate curriculum does not seem
necessarS, for each language. San Francisco, where all ESL
instructors share community college certification, has its
own multilingual informal inierchange, while ELS materials
for Spanish-speaking trainees have been circulating since ..

MDTA began. ,Vocational English as a second language
(VESL) seems to be the code term for this growing multi-
lingual interchange. San Francisco, Seattle, and Tucson of-
fered the best training noted in this field, although no case
study author identified ESL as an area of curriculum
weakness. The anxiety of the immigrant enrollees, for pro-
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gress. and the ethnic identification of the instructors are un-
doubtedly positive qualitative factors.

In contrast, limited curriculum material seems to have
been designed for orientation, motiva ion, and various cop-
ing skills such as 'grooming, person I finance, and how to
gain access to public services. The oals of orientation are
not clear nor do we know how to m&jyte employees, as the
experience of high-Triced consultants to industry clearly il-
lustrates. Job search training is too new to have developed a
widely acceptable curriculum. Most of the literature in the
field, developed in support of career choice and access to
profesMonal jobs by college graduates and displaced ex-
ecutives, has limited relevance to a CETA-eligible popula-
tion. Consulting:firms have begun to compete vigorously for
assignments from GETA prime sponsors, but many
unresolved methodological and conceptual issues concerning
curriculum approaches remain. Quality at this point is likely
to rest more with the charisma and good sense of the
workshop leadei than with curriculum content.

Staff development seemed to be a serious problem in the
CETA training system. For, institutions outside the training
mainstream, including skill centers, there is ordinarily no re-
quirement, for preservice ieacher training and no, linkage to
ongoing inservice teacher training and staff development
systems. There are no funds-or prOvisions in CETA contracts
for upgrading contractor personnel. There is none of the
leisurely pace of public education. Instructors are paid by
classroom hour and have no built-in incentives for self-
development. The generally high quahly of instruction must
be attributed to perional dedication rather than to institu-
tional incentives. Formal staff development ought to make it
even better. Noith Carolina went furthest of the 12 case
studies in attempting to meet that need but the full potentig
effectiveness of its state-financed Employment and Training
Institute was thwarted by political infighting. Still, it is a
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model worth conside,ration, since it is close enough to the
local level to allow general staff attendance and , onsite
assistance, yet has a large enough scope for económies of

,scale.

/Occupational and OJT Quality

The training occupations available to CETA enrollees are
limited by the policy of keeping per-capita costs low and,
therefore, train' of short duration. The average classroom
course length is .5 months, although the law permits pro-
gram of up t 2 years. Nonetheless, all of the prime spon-
sors indicated the imposition by regional officials of more
stringent de facto limitations, which prime sponsors tend to
enforce in response to pressures for maximum enrollments.
In effect, therefore, CETA training is limited to 1-year pro-
grams even though. some Prime sponsors, notably
Penobscot, enrolled tlitir participants in 2-year programs,
with the understanding that they had to riy their own way
the second year. The availability of basic education oppor-
tunity grants facilitated this approach, and tpe grants were
used extensively in several locations-to reduce the cost of the
initial support. Enrollment of, 1 academic year or less in a
,low-tuition occupational program in a public institution
seemed to be generally available for those meeting both
CETA eligibility and the institution's entry requirements,
b the number who could qualify was limited, except in San
Francisco, Seattle, and Utahareas with a generally high
average level of educationwhich generated waiting lists of
qualified applicants.

Occasionally prime sponsors attempt to generate class-size
CETA projects within mainstream training institutions. Ex-
amples include Montgomery County's biomedical technician
program, electronic technician, computer operation and pro-
gramming courses in North Carolina, Penobscot, Worcester,

) ,
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Baltimore, and Dallas. Most of these advanced projects were
funded under the skill trainint improvement program, which
had its own separate, more-generous funding and less-,

restrictive eligibility itandards than the run-of-the-mill
CETA training.

The skill center prograjns offer occasional dep'artures
from the standard meager menu because of the special and
temporary employer need, but the pressures for short train-
ing time, low costs, and immediate placement create a cen-
tripetal force back to the basic grouping. Tucson's elec-
tromechanical assembly and bank teller programs, air condi-
tibning installation courses in Dallas, and Seattle's addition

f maritime trades to the skill center's offerings are examples
of efforts to meet, special local needs. The difficulties of
recruiting and retaining a sufficient number of eligible

. enrollees qualified for the training outside of the customary
clerical, health, automotive, welding, machine operations
and food and building service are illustrated by the class-size
computer programming and operation courses in Baltimore
and at the Dallas OIC.

Little is known about the quality of on-the-job training.
CETA prime sponsors are usually one additional step remov-k
ed from OJT employers. As noted, the prime sponsor con-
tracts with a CBO, the loCal public job service, or the Na-
tional Alliance of Business chapter to contact employers and
place CETA-eligible enrollees with them. Some subcontrac-
tors make periodic visits to employers and spme do not, and
prime sponsor staff also make spot checks. But the staff
making these checks are not training experts. OJT can range
from formal inplant courses to working Under,the..watchfill
eye of. a supervisor or being assisted by, a fellow employee.
The first issue Is, did the employer hire a CETA-eligible per-
son because of the training subsidy rather than an emplbyee
not eligible under CETA who would otherwise have gotten
the job? The payoff is whether the enrollee is retained in an
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unsubsidized job. The fact that such retention occurs in most
cases undoubtedly explains the highly attractive benefit-cost
ratio documented in the national review.

Supportive services are an eSsential ingiedient of CETA
training that affects its quality. MDTA pioneered in the
development of client assistancechild care anditransporta-
tionto ease participation in occupational skill training.
CETA continued to provide these services, although other
programs have shared in the responsibility for their fundiu.
Even more than MDTA, CETA has emphasized acquiring
the personal attributes of employability, whether or not the
client participates in occupational training.

- ,

Counseling remains a supportive service whose value is
taken on faith in the absence of any strong evidence about
the extent to which it makes a difference, in participant out-
comes. The same applies to training for job search, which is
a more recent development wi/tout an articulated common
curriculum and to orientation and motivation activities,
which are too diverse and amorphous to make assessment of
these approaches any more than a matter of faith.

Need for transportation assistance was significant only in
Dallas and PenobsCOt, Most child-care facilities and services
were provided by non-CETA agencies and did not appear to
be a serious problem to prime sponsors. In general, the non-
training supportive services have been taken over by other in-
stitutions during the past decade, while the nonoccupational
labor market skills such as job search have exceeded them in
importance within the CETA program.

Linkages and Sequence

A significant consideration in assessing the quality of a
CETA training program might be tile degree to which- it is
linked with other CETA components, with programs in
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mainstream education institutionst and with employing
organizations. The scarcity of such linkages was one of the
disappointing findings of the study.sAn advantage of decen-
tralized'administration should be the ability of the prime
sponsor to orchestrate passage of the eligible enrollee
through a seqUence of locally aVailable. services, starting
from the enrollee's initial need and completing with having
attained employability and a job: Such sequencing was rare,
however. Only three of the 12 prime sponsors centralized
their total intake, and two others did so for part of their
clientele. The norm was for a service deliverer to be responsi-
ble for .its own recruitment, selection, and assessment of
clients whose access was limited to the services provided by
that contractor. The general tendency was to make one pro-
gram referral per enrollee and provide nothing further, ex-
cept perhaps placement services after completion.

There i's no leigal or regulatory obstacle to starting an in-
dividual in ESL a'nd adult basic education at one institution,
moving to skill training at another, followed perhaps by an
jon-the-job training stint and job search training from
another institution, as needed. The obstacles are conceptual,
logistical, and financial. Prime sponsor staff generally lack
interest in and caPability to design comprehe4sive delivery
systems, _to chart client flows, and to generate realistic and
meaningful employability development plans. A systematic
client tracking system is necessary to monitor the enrollee's
progress, and it is difficult to assign accountability and
measure contractor performance in an interdependent
system. Reporting requiremerits further discourage mixing
components. The financial drawback is the amount of
money to be spent Per individual. The lonier amount of time
necessary to traverse the cpmplex programmatic terrain in-
creases the amount spent for allowances.

The standard practice of the prime sponsors studied was to
provide no employment and training services directly. Only
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the skill centers and elle North Carolina community colleges
and technical institutions pr vided both nonoccupational
and occupational training with'k the same training institu-
tion. Most other institutions perfàimed only one or a limited
range of services. Absent centrali d intake centers, there
were no means of arranging a needed quence of services to
be supplied in turn by service deliverers. Each contractor had
every incentive to keep-its applicants inhouse and little or no.
incentive to refer them Co other institutions for alternative or
supplemental services. But centralized intake is not enough.
There must be some means of assessment to determine
enrollee capability and need.

There were some exceptions to these generalizations about
sequencing and relations with the.. ecation community.
Penobscot operated its owajztake and assessment centers
and tried to develop a realistic employability development
plan for each participant. It was able to determine who need-
ed adult basic education, refer them to that service, and then
on to ocdpational skill training when the desired level hal*
been achieved. Through the assessment process, only those
with good work habits were referred to OJT. PSE was
visualized as being OJT in the public sector with persons
referred there iirst to learn and practice skills and then to be
referred to either classroom training or private sector OJT.
Penobscot was the only prime sponsor studied that seemed
to be able to use the employability development plan as an
instrument for sequencing individuals through multiprogram
involvement.

Despite operating its own intake centers, there was little
atteMpt in Baltimore to provide sequential services beyond
thc first referral. Dallas had contracted 'with a CBO for a
centralized intake and assessment center but there was no
continuing linkage between that center and the organizations
to which the individuals were referred and no arrangement
for later sequential referrals. The Washington state employ-

--
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ment service opdated a well-staffed assessment center to
recommend choices among OJT, individual referral, the skill
center, and occupations within them. Tucson had con-
siderable movement of individuals from adult basic educa-
tion and ESL and other nonoccupational activities at CBOs
into occupational training at the skill center. This was ac-
complished by allocating a fixed number of slots at the skill
center to each CBO that assumed the responsibility for
allowance payments and placement efforts on behalf of\ those individuals. The skill center then provided vocational/ assessment to help in the choice of trai *rig occupation.
Beyond these examples, assignments w e based upon
availability of openings or enrollee choice.

Exceptin Seattle, all skill centers studied were units of the
public education systems. Yet the latter invariably treated
their skill centers as stepchildren and established few, if any,

,

linkages.

Tucson and Baltimore seemed to have the most significant
linkages with the employer community. In Tucson, a joint
and overlapping,egonomic development council, prime spon-
sor advisory council, and private industry council was a
useful device for program planning and for development of
linked classroom and OJT programs but not for direct place-
ment. Baltimore, more than the other sponsors', seemed to
have worked out effective continuing program planning and
marketing relationships ,for direct placement with
cooperating employers.

By and large, CETA appeared to be a mechanism for plac-
ing resources into the hands of training institutions and
channeling, eligible individuali into training programs.
However, with the possible exception of Penobscot and to a
lesser degree Tucson, nowhere did any of the 12 prime spon-
sors studied develop the institutional arrangements that are
necessary for a sequential training system.
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The*Quality of Evaluation

The 12 case studies indicate that federal administrators
displayed little concern about training quality and few prime
sponsors appeared to have staffs qualified to assess the
quality of training offered and to recommend improvements
in it. The only prime sponsor staff with a continuing assign-
ment for direct onsite observation are the program monitors,
but theirs is an entry level position characterized by high
turnoreither up or outwhich 'prevents the accumula-
tion of experiences upon which to make valid judgments.
Training quality appeared to be Jnore often an accident of in-
stitutional availability. Fortunately, the accident happened
more often than not, so that one can report favorably on the
general quality level of CETA training, including the

1facilities, equipment, curricula, and staff.

But what about the results? Regrettably, the information
,does not exist to measure accomplishment at the local level. Y

Not pne of the prime sponsors studied could produce reliable
and comprehensive statistics proving the long-run resuls of
their training efforts. All maintained placement and paqtive
termination rates and pre-entry/postparticipation wage rates
because those were required by the DOL reporting system. A
few maintained followup data for up to 6 months after train-
ing, but most did little followup. Baltimore had the most ex-
tensive evaluation program of the 12, with a separate office
of program evaluation and research to carry it out. Rather
than evaluate on a contract-by-contract basis, the evalua-
tions were structured around service components in order to
ascertain which are most effective for whom. However, the
evaluation effort necessarily relied upon measures of short- *
run rather than long-run gains. Dallas is an example of a
prime .sponsor which contracts for 3-, 6-, and 12-manth
followup, but obtains no information on program impact.
The purpose is to assess contractor performance but pot to
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test the worth or outcomes of the program. Penobscot
follows up its enrollees but does not record results separately
for each service component.

Completion rates were generally reported by the prime
sponsors to be in the 80 and 90 percentiles, a remarkably
high achievement if the data are correct. Placement rates
typically were report&I to range from 65 to 85 percent, but
was the determining factor the quality of the training pro-
gram, the state of the local economy, or the competence of
the job development and placeinent functions?

No prime sponsor had conducted any controlled study to
determine how the.gains to _the participants fared compared
with those experienced by a like group of nonparticipants.
Only San Francisco had attempted to calculate cost-benefit
ratios to be used as a management tool for the alldcation of
funds among contractors and services. Participantcosts were
compared to the annualithd first postenrollment placement
wage. In some of the ESL programs particularly the gains
were spectacular, but hardly surprising considering, for ex-
ample, a Cambodian pre-entry wage compared with a San
Francisco post-participation wage. Sinceothe ESL placement
rates were consistently over 80 percent and retention rates
even] higher 6 months later, there is no reason to doubt the
positive thrust of the findings.

Eyen excluding the unique San Francisco situation, the
average wage gains were significant, considering that many
participants hdd to settle for jobs in secondary labor
markets. The boosts in avpfage hourly rates from $3.36 to
$3.97 in Dallas and fro' $3.60 to $4.25 in Baltimore are
typical examples.

...

The natural concern of a prime sponsor is the relative ef-
fectiveness of service alternativesdoes classrom training,
on-the-job training, 'work experience, or some other alter-
natiye 'service provide the most placement per dollar of. ex-
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penditure? Whether the unserved did as well as e served
was a question which they felt to obligation to answ In-
volved.es they are in day-to-ddy operations, prime spon ors
do not place high priority on determining whether he
benefits from CETA services exceed the costs of those ser-
vices. Process evaluation of the CETA system is con-
siderable, perhaps too much so. Outcomes evaluation at the
local level is rare and the national system, though thorough,
involves long-term lags. because they were limited to im-
mediate placement data, prime sponsors are often led into
less than cost-effective strategies. Work experience and
short-duration training produce equal immediate placement
rates at lower costs in comparison with longer-duration
training, which is nonetheless shown by the national
longitudinal data to have the greater ultimate payoff.

I,



4. The Management otTraining

The CETA system involves a partnership of federal, state,
and local governments, with advice from other labor market
partici,pants, for the delivery of services designed to improve
the employment and training experiences of eligible
unemployed and economically disadvantaged persons. While
this study focuses on training, it is necessary to assess how
training fares in this milieu. Understanding and appraising
the system in which training decisions are made requires an
examination of the decisionmaking process.

The, Decisionmakers
a.

The CETA decisionmaking, process involves elected of-
ficials, prime sponsor staff, advisory bodies, contractors and
subcontractors, client groups, and the public at the local
level, all interacting with stake officials and agencies, federal
Departme.nt of .Labor officials, , ultimately, the Con-
gress. Each has varying impact on nature and quality Of
the training delivered, but not necessarily on the outcomes.

Elected Officials

Few 'elected officials were deeply involved in the dozen
cases under scrutiny. Some ignored CETA's existence. Some
asked for periodic briefings to assure that no unforeseen
political dangers were lurking within CETA's complexities.
Only one, the mayor of Baltimore, perceived CETA as play-
ing any significant role in his plans for his jurisdiction and
administration. For him, CETA was a key resource for ser-
vices to his constituents, a welcomq linkage between social
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. ,
' services and economic development activities, and its direc-
tor was a valued-lieutenant in his administration.

Istost chief: elected officIi were satisfied to leave the
management of /he prime sponsbihip to the staff, provided
that CETA operations did not ca se political embarrass-
ment. In the two cases where the governors were the chief
elected officials, their role was even less than that of mayors
and county, officials. Since deciSionmaking was largely
decentralized to associations of government in ,North
Carolina and Utah, the systems may Th-iply have been too
amorphous for the governors to havs means for participa-
tion. In Uta,h, the previous governor had resolved to shift
from intense personal involvement to extreme decentraliza-
tion, and the incumbent governor had not reversed that
trend. In North Carolina, CETA has often been a political
issue, but no governor has been much concerned with its
substance. Two-thirds of the North Carolina county com-
missioners involved would have preferred the abolition of
CETA, which seemed also, to be the preference of the Dallas
city council.

/
,The finding that the tlected official's involvement is not

crucial toreffective CETA administration does not mean that
the role does not exist. Elected officials were interested and
evident where political sensitivities were at stake. They occa-
sionally overruled their directors after counting political
costs. That meant, however, that theittin erest level was like-
ly to be high in relation to public service .1 ployment and
low in relation to- training.

The Staff Directors

The key decisionmakel in a local CE system is the
prime sponsor staff director. This offici is most often the
prime determinant in deciding how the ocal prime sponsor-
ship will rspond to the local po tical, economic, and
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demographic conditions in the usage of CETA funds. From
the 12 case studies, it is possible to derive a profile of the ef-
fective staff director. Yet there is no evidence linking that
profile with outcomes of the program, as measured by
employment and income gains of participants. Of the 12 ,
prime sponsors, four stood out as the most effective leaders,
whereas twO others were so new that there was inadequate
evidence of their eventual effectiveness. What marked the
leadership effectiveness of these four was their ability to con-
ceptualize the CETA system for their locality, derive a set of
objectives consistent with the local economic and political
mix, design a realistic program consistent with those objec-
tives, and thia direct the human and financial resources of
the prime sponsorship toward the achievement of those
directives. The conceptualization might not be thaf which
was in the minds of CETA congressional authors, and the
objectives might not be those espoused by the national and
regional offices. However, survival demands objectives and #
approaches that are realistic and desirable within the local
context.

Considering the long-run interests of the CETA-eligible
population, an effective program is one in w t ich (1) ap-
propriate priorities are made for specified reas ns among
those eligible for service; (2) the barri'brs impeding the
employment of individuals in the target groups are identified
as clearly as available data make possible; (3) a mix of ser-
vices is explicitly selected which takes into account the needs
of the target group, the capabilities of potential service
delivereis, and the realities' of the labor market; (4) service
deliverers are chosen on_the basis of their ability to deliver
quality service; and, (5) the outcomes are as favorable as the
state of the labor market and the nature of the employment
barriers allow. The staff dilector must be sensitive to outside
pressures and constructively accommodate the prime spon-
sor's objectives with the mix of political intelests dominant
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on the local and national scene. Effectiveness in each situa-
tion must be judged in relatiosn to alternatives that the prime
sponsor might have adopted. Cross-prime-sponsor com-
parisons are of limited value because of the widely varying
circumstances.

Baltimore, San Francisco, Penobscot County, and Tucson
are examples of prime sponsors oftrating under strong and
effective leadership. Sex certainly was not the determining
factor. Two of the four more-effective leaders were Women
and two were nien. All four have a clear vision of what they
believe CETA objectives to be, how much can be ac-
complished within their political, economic, and budgetary
constraints, and are aggressive in pursuing their aims.

The stability or the strength of the political leadership does
not gote the staff leadership. Only Baltimore of the four
cited prime sponsors could claim an elected chief executive
concerned enough with the employment' and- training arena
to contribute to the creation of a leader in his own image.
The San Francisco staff director had served under three
mayors, none of'whom were especially enamored at CETA
or deeply involved with it. The Penobscot director served
under a corporate leadership of nine countydcommissioners,
none of whom loaned substantial strength to the CETA
operation. One Tucson mayor spanned the entire CETA ex-
perience, supported his, staff director, but did hot involve
himself in CETA affairS,4Except in Baltimore, the chief
elected official never added to or subtracted from the effec-
tiveness of the staff director. The Baltimore staff director
could undoubtedly carry the load by berself but has been aid-
ed by therstrengths of her mayor. :

On the other hand, political leaders establiShed a-climate
in North Carolina and \Dallas, Texas in which no strong
leader could have or would have persisted. Eight successive
directors served the former, usually until abruptly removed.
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The pattern of the latter was to view the role as a temporary
assignment to be moved beyond as soon as pos§ible. in other
cases, the political environment was esseajally neutral.

LeadershiP can drag a program dn as well as build it
up. Both, the Utah and Seattle prime sponsors began under
nationally recognized leadership;and theirwprograms were
considered among the best in.the natiOn. The original Utah
leadership left when the governor backedsaway from support
of a strongly centralized state program. The Seattle director
left because he felt the Congress ancl the incoming ad-
ministration in 1977 was unduly restricting local autonomy.

\ He has Snot been replaced by leader's of equ tature as .the
Seattle program subsided into mediocrity,

Concern has been expressed about the statf director's
stability of tenure. However, these case studies should be
reassuring. No strong and effective staff director was replac-
ed as a restArf a lost election; though some were removed in
internal political squabbles: Ori the other hand, those with

.effectiveleadership in the small group of cases have never ex-
perienced a change *of political party in an election or have
been prOtected by a consortium structure in which all of the
principals did not change" simultaneouslY. .

Academic credentials appear to be irrelevatit and ex-
perience (seems tO be paramount: All four of the most im-
pregsive leaders preceded CETA passage in their manpower
program involvement. Typically, the' less-effective leaders
were more recent entrants, leaving one to wonder whether
experience built strength or only the strong sUrvived.

Salary and job security are not Ihe explanation of strong
leadershipt though they may oftenftencourage its absence.
CETA. directors and staff seem more responsive t c allenge
than to salaiy. But why would an.effective leade accept the
titTA assignment? The retards,are totally in a ense of ser-
viav CETA salaries are usually no more than rid often. less

a
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than thoe for comparablelobs in state and local govern-
ments. Why would perSons give up other alternatives to
function in the unstable and uncertain world of CETA? The
motivations appear primarily intrinsic and often seem to M-
volve a' commitment to improve social conditions and con-
tribute to the allev,iation of -unemployment, poverty, and
discrimination: . The ariswer may have to come 'from a
psychiatrjst, buteven in these cynical times dedicated people
can stili be .found. ..

/..,, .

That leaves a conundrum: How can a.prograt attract
strong leadership? Must it remain a happy accident? The
search must be for independent spirits with sound ad-c,..

ministrative skills. They...will always be 'scarce but not nonex-
istent. Ultimtiely,, for _a system td stirvive, .theoxtrinsic
motivations must be strengthened to suppdr t e intrinsic
ones.

. .?''.
Staff .

Conventional wisdom has it that one of CETA's major
problems is the high turriover4of prime sponsor staff. The 12
case studies do not support that generalization. Of the 12, all
but two, DalIas and North Carolina, had in fact experienced
recrikkable stability, considering the limited access to the
customary deviceS for job security. In fact, the Dallas CETA
staff were cif), merit-system employees and that seemed to
contribute to, rather than minimie, turnover. Two pri

,
sponsoFs, Montgomery County and Seattle, had each ex-
perienced a subStantial one-time turnover consequent to
changes in directors hut had experiedced staff stability
before and. aftes. L./ tah experienced a major turnover in the
leadership of its pioneering state manpower planning effort,
but that was on the eve of CETA passage and stanity had
prevailed since. All of the others had experienced. continued
stability in all of the key mariagement and technical levels.
Turnover of lower-level and nonnolicy staff occurred but did

,

,
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not significantly affect policy oi. operation. Possibly one ma-
jor contribution to staff stability has been the fact that over
the first 6 years, CETA was a growth industry and able staff
members had ample opportunity for upward mobility within
the system.

, 1
Dallas reflected a hostile political environment where

political leaders apparently wished that .CETA went away,.
and at least bn one occasion the city council narrowly
defeated a proposal to refuse CETA funds. A CETA assign-

K Li-lent was just another job to staff who ,expected to be pro-
moted and transferred soon, and many were. There was no
noticeable commitment to the CETA mission. North
Carolina has suffered from fcktuating political perceptions
of what CETA could and should be and failure of anyone to
visualize a consistent and viable mission for the sprawling
balance-of-statexstructure. Yet the high turnover was limited
to the director with the staff experiencing no higher turnover
than typical in state and- local government.

On the other hand, sta.bility existed in situations Nyith and
without A.ilerit-system protection, with low pay and high.
Two situations seerned to contribute to staff stability: (1) ef-
fective staff directors and an organizational sense of, mis-
sionbeing part of an effective and committed organization'
was dpparentlyattractive enough; and, (2) an abundant sup;
ply of the college-educated who depended upon CETA for
scarce job opportunitiestah and Ottawa County were ex-
amples. The living envilonment was attractive, and there
were few alternatives for college-educated people without
technical and professional skills. That does not mean these
staffs lacked competence. They were able people but without
a 'notable sense of mission. Dependence of staff stability on
leadership strength and agency'commitment is in some ways
a disappointing, though not slirprising, finding. Putting in
place higher salaries, job security, or atraining program for
staff d velopment is much easier than finding and develop-

'
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ing competent leaders .or generating from the top. down a
sense of mission.

Not turnover but accretion had been the staffing problem
of the 12 prime sponsors. All the prime sponsors report rapid
increases in, staff following the passage of the Youth
Employment and Demonstratibn Projects Act in 19'77; it was
not unusual for the prime sponsor staffs to increASejiyefold
or more within several months of enactment.

Advisory Councils

The case studies were reassuring as to- the pole n d con-
tribution of the advisory councils, mandated by CETA law,
again in contrast to what has been reported' from other
CETA studies. In about half of the prijne sponsors studied,
staf f followed the advice of the advisory councils n most
issues. In fact, a council vote was considered the fin 1 word
by several Orime sponsor staffs. The conditions that divided
the prime sponsors into two groups on this issue are instruc-
tive. The effective leaders seemed to put the greatest respon-
sibilities on their advisory councils, d advisory councils
seemed to respond when they had decisi nmaking power.

Councils glid not generally work weI where the CETA
operations,were Spread beyond the local comminity lines, as
in Ottawa County, North Carolina, and Utah. However, the
Penobscot staff director had bee,n able to 'develop a useful
council role ty having three councils, one for each county in'
the consortium, and some of the separate advisory councils
to Aubstate ,planning regions have worked effectively in
Nalrth Carolina. Advisory councils also did little where their
function was not considered important by the chief elected
official and staff, or where their 'advice was ignored, or
where little of significance was happening under CETA.

Council subcommittees were active in recommen4o the
relative priority to be given to the various target groMi.and
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in reviewing and ranking progr-am proposals, but had no
means for judging quality by other than gross outcomes.
They supplied a buffer for the staff in a politically sensitive
function:They tended to show sound judgment and firmness
in cho. osing and rewarding contractors and programs
capable of demonstrated effectiveness, as measured by costs,
placements, and other outcomes. They were not sufficiently
knowledgeable to judge the quality of program content and
conduct.

' By design, the case studies paid little attention to youth
programs and the youth advisory councils established by the
1977 law. In general, it appears that these councils had not
found a meaningful role, Private industry councils had a
more programmatic than advisory role, but were relatively
new when the case studies were prepared. A problem was the
lack of rationale for three councils per prime sponsor. The
Tucson model, which effectively combined the prime spon-
sor advisory council and the private industry council with the
local economic development advisory council, seemed to
have the most .to offer. -

,

A persisting controversy in CETA has been wiher
representatives of service delivery agencies should be allowed
to serve on advisory councils, which make recommendations
concerning choice among service delivery agencies. This con-
troversy involves particularly the job service.' and
community-based organizations. To avoid conflict of in-
terest, federal regulations forbid representatives of organiza-
tions that deliver services to vote on decisions affecting their
oWn funding, but membership on advisory councils is not
forbidden. Most of the prime sponsors studied had taken
steps to limit the proportion of service deliverers among ad-
visory council membership, and at least one relegated them
to nonvoting status. However, the restriction did not prevent
the representatives of service deliverers, parti ularly private
contractors, to affect decisions by lobbying c uncil members

-
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and elected offilals. The job service and the public educa-
tion officials were sometimes niz4 sufficiently interested to

, pursue a role aggressively, or in other cases appeared to con-
sider such pursuit demeaning.

In general, private service deliverers, by aggressive -lobby-
ing, were able to preserve roles for themselves as long as they
were at least moderately effective in performing their respon-
sibilities. Eventually, all the prime sponsors in the cases
studied tended to "bite the bullet" and dumped clearly inef-
fective contractors, despite political pressure. Marginal con-
tractors, however, were often continued rather than, do
political battle over debatable issues.

Theifeds

The prime sponsor perception of the federal role in CETA
ranged from highly to mildly negative. Few favorable com-
ments were heard concerning any Tederal decision. That
many of the decisions complained about were products of
congressional action, not the U.S. Department of Labor, did
not appear to be recognized by Many at the prime sponsor
level. However, it appeared,to be diiversal judgment that the
department's regulation l'Afriters tended to dompound con-
gressional restrictions. The national office was perceive
having no concept of the impact ortts administrative eci-
sions at the service delivery level. ddling threatsrarely
carried out, but disruptive of operationsrather than
technical assistance appeared to the prime/sponsors to be the
preferred remedy for any apparent transgression.

Judgnients as to national office competence and intentions
were no less harsh in Labor Department regional offices than
in the offices of the prime sponsors: "They don't know what,
they want or what life is like outside of Washington." A par-
ticular complaint of regional staff and a source of derision
from prime sponsor staff was that any subscriber of the na-

1
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tional reporting services knew of Washington decisions days
to weeks before the word reached officially the regional of-
fices,and the latter could not (or would not) take action until
informed through formal channels. Then, higher regional
levels iwere perceived as compounding the delay by rewriting
the ndtional directives ijito regional directives before sending
them on to the field, often, it was claimed, distorting the
meaning and compounding the confusion in the process.

One must interpret such complaints with care. It is to be
expected that subordinate agencies and staff will complain
about those who set the rules and hold the purse strings. It is
also to be expected that natiottal oversight agencies will con-
sider the subordinate as insubordinate and incompetent,
especially to the extent those who oversee have more respon-
sibility than authority. Nevertheless, there does appear to be
a real problem in contrast with the past. In pre-CETA days,
a substantial number of federal operatives at regional and
national levels had "come up" through the federal-state
employment service and through state vocational education
agencies, which were also the major providqrs of federally
mandated services. No important national office .positions
are currently held by former members of prina,sponsor
staffs. The same is true,4by and large, at the regioial level,
though a few are beginning to emerge at the lower levels
there. Thus, the federal staff is responsible for . functions
they have never performed and that are foreign to their ex-
periences. When the alternatives are remedial technical
assistance or threats, they are incapable of offering the
former and resort to the latter.

tor the prime sponsor, thd -visible test of federal com-
petence is the regional office field representativein CETA
parlance the "fed rep." This individual, who is expected to
provide onsite supervision and technical assistance is at the
bottom of the regional .iffice hierarchy, rarely hai any
previous relevant experience, and is given little helpful train-

,
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ing. In the 12 case studies, only one "fed rep" gained
praisefrom the North Carolina observeras a consistently
positive influence on the prime sponspr. Two other prime
sponsors felt encouraged that after a long series of bad ex-
periences, new ted reps appeared num helpful than those, of
the past. Significantly, in one of the latter cases, the federal
representative had come to that post after several years with
a competent prime-sponsor. Otherwise, the strongest praise
was "he d other us very much."

orth Carolina, the most sanguine of the prime
sponsors in their attitudes toward the fed reps and the
regional offices were the Baltimore, San Francisco, and ah
prime sponsor directors. The first two both had the se ity
on the local scene and the reputation nationally to feel in-
vulnerable to regional criticism. Both also were sufficiently
close to the national scene to realize that Congress and the
Washington officialdom were the source of unwise decisions .
rather than the regional staff. In Utah, the state CETA of-
fice shielded the associations of government, responsible for .

program operations, from direct. federal contact.

Just where the balance of truth lies in the federal-local and
national-regional relationship may be difficult to ascertain,
but the relationship is clearly not a productive one. The
Dallas case study provides a summary of intergovernmental
relations that characterizes well the frustrations of the cur-
rent situation.

.:

A study made from the prime-sponsor and national-office
levels can provide little insight into the congressional deci-
sionmaking process. However, it may be useful to contrast
apparent congressional perceptiops of the local decision-
makers with those gained by knowledgeable observers mak-
ing indepth studies. Common complaints against Congress
included: (1) overloading the system with too much public
ser ice employment too fast before the prime sponsor system,

)
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was securely in place; (2) adding to that overload a continu-)
ing streani of complex new programs; (3) compounding pro-
gram complexity by the detailed 1978 legislative re-
quirements; and, (4) being invariably late with.its appropria-
tions.

The latter presents a serious obstacle to businesslike opera-
tions. A prime sponsor must plan for a year's service delivery
without ever knowing ithin even a reasonable range what
the funding levels will be. To have contracts in place by Oc-
tober 1, the start of the federal fiscal year, a prime sporisor
must begin .the planning process by January or February.
The Labor Department promises budget estimates and na-
tional policy constraints by May 15 but alrndst never delivers
on that proinise. When the funding estimates arrive, they are
no better than a prime sponsor could do from reading the na-
tional reporting services.

The Labor Department apprbpriation is almost never in
place before the start of the fiscal year, with continiiing
resolutions governing for one, two, or three quarters or even
through an entire fiscal.year. But that is not the end of fiscal
uncertainty. Deobligations of unspent funds, make
redistribution possible throughout the year. New congres-
sional initiatives.often provide supplemental appropriations.
The Labor Departrient persistently vacillates over whether
and how much of the carryover funds from the previous year
the prime sponsor will be allowed to spend. Only after the
fact can the prime sponsor determine how much money has
been available.

Planning and Performance

This does not mean that CETA planning does not exist.
Planning is the rn'aliagement function thal sets the direction
for future activities of the organization. Like Moliere's hero
who spoke prose all his life and did not know it, prime spon-
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sors must and do plan whether they know it or not. But it is
contingency planning, fraught with uncertainty and laden
with frustration. In addition to the delays in key data
elements, the compliance review system and the geographical

-1:.-
scope of the prime sponsorship present formidable obstacles
to prime sponsor planning.

Ironically, the formal planning document submitted to the
regional office may have little relation to the prime sponsor's
realistic intention. ,k5ersistent complaint is that the Labor
Department denies itself any meaningful oversight of pro-
gram, substance . by, fractionalizing the programs. At the
regional office, pieces of the local planning document are
distributed for checking on compliance, but not for its
coherence or substance. It is inevitably approved condi-
tionally and then frequently rejected for some procedural
technicality. Meanwhile, the prime sponsor's real plan has
been written into the contract documents with service
deliverers, which specify who is to be served, what services
are to be-delivered, and what the performance criteria are to
be.

The Montgomery County case study provides an example
of a situation in which the regional office failed to take of-
ficial notice year after year not only of poor plans but also of
poor performance. As long as- the form was observed, the
substance was ignored. Only when the prime sponsor failed
/.o spend its full allocation because it was incapable of serv-
ing the more-disadvanted pppulation mandated by the
1978 amendments did the regional office blow the whistle.
Then, rather than.offer technical assistance to solfe the pro-
blems, the response was a punitive restriction of fugding

i flows, which made planning and administration even more
I difficulit and certainly did not help the population entitled to

the serv ices . ,

The experience seems not to be 9_common. The regional
office reviews annually the operations of each prime' spon-

, ,
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sor. The published "report cards" offer a revealing assess-
ment of what is deemed important by the national ad-
ministrators. The fiscal 1980 Title IIBC review revealed that
28 prime s'ponsors experienced "serious p'roblems," involv-
ing "major barNiers to the accomplishment of program

-goals." Seattle and Ottawa were included in the list. The lat-
ter rural county was found guilty of not assigning a staff per-
son to perform 'EEO functionsnot discriminatory ac-
tionand for not hav!ng taken "corrective action regarding
outreach, training and advancement of the handicapped."

'Seattle was cited for having "difficulty in operating the
eligibility verification system . . . ." \Nationally, training
quantity was mentioned as a source of difficulties in five
cases. Of these, three prime sponsors had not spent 15 per-
cent of Title/ IID funds on training. Another was faulted 'for
inadequate 1,143 performance reporting; and the fifth prime
sponsor was apparently guilty of underutilizing vocational
education setaside. funds. By comparison, inadequate-EEO
compliance systems (agiain, not necessarily lack of actual
performance) were mentioned nine times, and 21 of the 28
sponso s were cited for inadequate monitoring or eligibility
detern1nation systems. The quality of training was not men-
tioned as a seribus 'problem for any prime sponsor.

The priority, concerns of the Department of Labor are
reflected in the point values assigned in the 1981 assessment
package for IIBC:

Management

Independent monitoring unit 6

Eligibility determination, verifica-
tion, and tracking 6

Financial management 8

Planning.(composition of council
and process, only) 4

Subagent management 8
6Equal opportunity 6

Complaints 5

Corrective action 7

f 79
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Program Design '

Recruitment and selection of
participants (says nothing
about assignment) 7

Assessment and employability
development plans 7

Job development and transition
e services 7

Services to youth 4
Program activities (assess two

categories) 18

OJT\ (9)
Clasgroom training (9)
Upgrading and retra'njpg (9)

. Work experience (9)
Corrective action foll p 7 .

Numerical Performance Indicators
Positive termination 5

Entered employment 8

Indirect placement 10

Private sector placement 5

-., Cumulative-enrollment 5

Cost/positive teripinatice--- 4
-Cost/entered employment 4
Cost/indirect placement 4

The message the prime sponsor receives is that quality,
especially of training, as well as long-run results, has a
relatively lo, priority and may not even enter into the deter-
mination of the report cards that the feds issue to the prime
sponsors. The possibility of negative local publicity is more
of a driving force than any available rewards for good
management or quality programming. Yet advance in-
dicators of training quality are not readily available or easily
derived. To prescribe input measures would limit diversity.
Ultimately, longlrun outcomes will have to be the basis for
judgment:

.-
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GeograPhical Scope and Economies of Scale

The original CETA legislation provided a bonus to en-
courage adjacent jurisdictions to combine into labor-
mar ketwide planning units. It is not working and the situdies
document some of the reasons. One is simply the value of the

___..,. incentive. Tucson City and Pima County, ,Arizona lost less
than 2 percent of their combined budget when they split up
as a consortium. It was not a sufficient threat to dissuade the
county supervisors from seeking control of their propor-
tionate share of the remaining funds. Money is power, and
the exercise of power is what politics is about. If consortia
are desirable, the incentives must be commensurate with
their worth. Baltimore County and Snohomish County (ad-
jacent to Seattle) both withdrew from consortia even though
surrounding counties remained in. The benefits of consortia
were not enough to outweigh the attraction of autonomy.
The Labor Department claims to be neutral as to the choice
between, consortia and individual prime stionsors, but the
labor market planning concept would require positive en-
couragement of consortia.

. San Francisco, Seattle, Worcester, Baltimore and In-
dianapolis came nearest to having jurisdiction over entire
labor markets. The results seemed positive for the first two,
but of no particular significance for the others, which made
no special efforts to adapt their operations to special local
conditions. Tucson and Montgomery County had jurisdic-
tion over less than a labor market. The, loss did not seem..

serious in the case of Tucson, which drew enrollees from the
city bUt prepared them for jobs, in the suburbs as well.
However, iG unduly limited MontOrnery County, which had
to compete for access to jobs, training inStitutions, and
emriloyers with other vOithe sponsors in a contlex
metropolis encompassing the District of Columbia and a
dozen political jurisdictions in Virginia and Maryland The

,
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Penobscot consortium administered jointly and planned
separately for each ,of three rural counties, and the results
were impressive. Ottawa lacked training institutions and a
,budget to offer adquate training.

,
The two statewide operations made no attempt to plan for

or 'administer programs for the areas covered. They
delegated most planning and administration to local associa-
tions of government, which left too few and fragmented
resources to obtain optimal yesults. Apathy at the highest
state levels atpears to be the primary explanation.for the
unimpressive performance by Utah. The North carolina
balance of state just seemed too massive and complex to be
manageable, even had there been the will to do so. r'

Planning and related decisionmaking is another matter A.
state, at least those as geographically large and divers a
-Mirth Carolina and Utah, is not a labor market. No si gle
plan is likely to rationalize such diversity. Since the balan e-
of-state concept eliminaticThe major employment center,,
employment and training planning is unlikely to produce a
basis for sound decisions. Breakink up the less 'populous
areas into labor market watersheds surrounding major
employment centers might he more effective. Such an ap-
proach could probably be accomplished with adequate con-
sortium bonuses and encouragement, but state staffs would
have to develop the necessary expertise to provide sound

)

\

i

-
lot

1

guidance. ....,,...-o !
ft!.

. .

Related to the issue of geographic scope are.potential
economies of scale .i.ffing, planning, ev uation,
management information systems, public relations and other
functions. In 1980, 77 percent of prime sponsors received
less than $5 million in Title JIB funds, 75 percent had less
than $3 million of Title IID funds, and 82 percent received
less than $5 million from Title VI. Of the remaining prime
sponsors having higher fundim, half were balance-of-sthte
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prime sponsors with some of the problems .noted above.
More aggressive promotion of consortia would help meet the
economy-of-scale criteria as Wcil as further the concept of
labor market planhing.

V
. The 'Decisions

...

So much for the decisiornha4rs and the decisienmaking
process. What can be said aboittthe quality of the decisions
themselves? As noted, those can be generally categorized as:
Whom to serve; what services to deliver; and, to Wham to
assign service 'delivery responsibility. . , I
Whom to Serve? , 1

.-

The-whom to.serve decision is resolved through art interac-
tion of law, regulation, politi9, and objective judgment's,
probably in that order. The legislation confines eligibility to
the "ecormically disadvantaged,".representing a persistent,
tradeoff between concentrating resources on those most in

.
need at the cost of .imposing a negative image on some pip-
grams. Department of Labor regulations do not direct
Priorities among the "significant segments", eligible to .be
saved by CETA, nor do the, fedi direct priorities folt fund
allocations Thr th9 groups who shouleshare in the di§tribu-
tion of those funds. Among the prime sponsors studied, the

A aigressiveness and power of target-group members in the
pursuit of, services was S major factor in determining the
racial and ethnic mix of trainees.*

,

A

Since they were a higher proportion of the CETA-eligible
population, minority groups were overrepresented in all

0 oases. However., how high their enrollmvt was in relation to.

their proportions of the. eligible populAion seemed to be,

,
dependent primvily upon fisly effectiveness ofthe organiza-
tions representing each group. ,CETA staffs seerned fo re-
spond to,groups that applied preistire, thereby loving less ., .

. .
.

,
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;
f-e6urces for those that did not. In Worcester, Tor example,
black enrollments in IIB excebded the proportion in the

%population by a factor of 10. Since no one represented the
nonThinority poor, they received less than a proportionate
hare of the resources: Seattle:early in its CETA history,

designed a system based on relative need and probability pf
success, but the effort was abandoned with changes of staff.

In most cales, local chapte'rs of nationalsorganizations car-
ried the battle for allocation. For poorly organized groups
such as native Americans and, in some locations, Asian
refugees, other organizations with service-delivery ambitions
often pursued the fight. San Francisco is a unique example
of a CETA scene dominated by homegrown community-
based organizations without national affiliitionas
evidenced by the success of gays and lesbians, as well as
foreign language groups, in gaining special attention. Ag-
'gressive,cand sophiiticated, these local CBOs have been ex-
trao,rdinarilS, effective both politically and as seryice
delivereti, and the system. has responded accordingly. Seattle
also had effective homegrown 'CB0s, but they were less
numerous and, therefore, less obvious, than in San Fran-
cisco. Advis9ry councils, in most prime sponsorships, were
involved irranflicts over the distribution of slots among the
eligible populations, and settled potential political conflidts
in a setting shielded from the public gaze.

Youth everywhere obtained a high proportion of the
available program resources. However, this was not a func-
tion 'of organizational!, piesstires, but Of legislation and
federal regulatio`n: Youth had tall of Title IV to themselves
plus a feaeral regulatory requi&ement that the proportion of
youth prevailing in Title II before the patsage of the Youth
Employment and DemolristratiOn Projects Act, of 1977 be
maintained. Since youth unemployment had been recognized
at the local level as a serious problem before the passage of,
the youth legislation, prime sponsors had been' allocating

r . 84..
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, 0. ,
resources heavily in that direction. Most were therefore lock-
ed irt with around one-half of their III:3 slots reserved T.or
youth. In general, the experience kpad been that expensive in-
vestments in training for youth 'below age 18 were not
lustified by their placement and retention rates. Therefore,
the tendency was to relegate them to work experience pro-
gramsi absorbing IIB rerurces that would probably have
btherwise been spent on training. .

There was a wide range of responses to selectivity by
education. Areas like Utah and"California with relatively

P high proportions of high school graduates tended not to use
education as a .selection criterion except ib occupations
where course content or licensure seemed to requiie'edUca-
tion. In contrast, Baltimore, with a relatively low average of
high school completers, was the most, selective for its
classroom training programs. The intent wai to trai those
most likely to profit from the expenditure, relegatin the
less--educated to a work expeTience. program containing its
own remedial training components. As a result, classroom

, training concentrated on a hjgher level of skills. In general,
however, the tendency was pc* spread the training across the
educational range, referring the high school graduates in-
dividually to =going vocational and technical training pro-

. grams and to OJT, with the lesser-educated concentratedin
class-size projects. Given the additional need and cost of
remedial education and the propensity of thiS population to
drop out, this .policy tendeW restrict the deficiently
educated population to short-term, entry-level PreOaration.

In line with legislative requirements, it appears that prime
sponsors carried out the intent of the law and drew enrollees
from low-income families, although violations occasionally
occuri-ed and were played up in the media. With its generally

,
favorable labor market, Dallas yvas most notable in concen-
trating its CETA training efforts on an extremely hard-to-

,. employ' popplation. It was also apparent througho7 the

8 5
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range of prime sponsors that the causes of disadvantage were
many _and that a wide range of comOtence and motivation
existed among the eligible populations. It was no surprise to
find that inimigrants were most likely to combine indome
eligibility with iktential for labor market success. It takes
m e careful screening te find that combination among the
6ro der CETA population but there are people who 'need
only a boost to eco ornically independent.

The Service Mit

The prime sponsor has discretionary authority to allocate
Title NBC funds for training, work experience, or supportive
services. None of the112 prime sponsors utilized all the train-
ing funds allocat-cQunder the public service employment
titles. Vocational edikation allocations through' the gover-
nors' of fices were a significAnt factor in promoting training,
but no use was being made of the upgrading optionlof Title
IIC. Since no separate funds were available for that purpose,
there was no incentive to use the existing pool for upgrading
the employed in preference training the unemployed. The
targeted jobs tax credit was a so not popular in the 12 areas
studied, though the Penobscot private industry council pro-
moted it aggressively during the suminer of 1980. Lack of
understanding by employers was the ustial explanation.of the
neglect.

The need for minimum reading ability and arithmetic
comprehension made it essential to include adult basic
education as an integral part of IIB training. The flbod c) (

immigrants into many of the jurisdictions was the major fac-
tor for the growth of ESL. The need to provide a transition
service for PSE enr011ees as shrinking funds led to termina-;.
tions, a,s well as the low costs and ha placement rates
associated with job search training, served as the motivations
for the additi of at component.

86-
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Throughout, however, the prime sponsors, while declaring
tneir preference for employability development, seemed to
feel obligated to maintain balance among the full range of
alternative services. They were under more pressure to
spread the funds among familiar service deliverers than to
adjust the service miyither to client neeci, or to
demonstrated effectiven ss. Few prime sponsors had
developed the technical capability to defend any oiker alter--
native. -

Most of the prime sponsors tended to be more responsive
to enrollee need than to labor market demand. taltirpore
was the notable eiweption. Through an extensive system of
employer advisory 'councils,- demand was determined and
training planned accordingly. The underlying rationale was
that there,were more eligible applicants than training slots
and that no one can profit.from training in an occupation
that is iiot in demand by employers. Therefore, the CETA-
eligible population is best served when employers are best
served.

-:
The high proportion of clerical and health care occupa-

li ions n the training mix of all prime sponsors was probably
both a symptom and an explanation of odcupational choice.
Since wch jobs were available, planners tended to choose
those occu-pations in making ttaining decisions. However,
the high proportion of women applicants also pushed plan-

, neis in the Same direction. Efforts to place women in non-
traditional jobs were few and limited to special projects for
that purpose. Little success could be claimed. Training for
male 'oriented jobs seemed to be more strongly supply-
centered. That is, thereapPeared to be a greater tendency to
search out occupations in which pen might be trained and
placed because.there-were fewer 8ccupations where the de-
mand Tot men was obvious.

87
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The Service Deliverers

Prime sponsors must choose among,a variety of deliverers
of a variety of services. This report is concerned only with
the choice among deliverers of training-refated services. For
classroom training, the prime sponsor usually has few op-
tions. No CETA prime sponsor has the necessary funding to
create training insitutions. If a skill center is lVt over from
MDTA days, it is used. If not, or in additiorl, individual
referral Occurs wherever there...are institutions willing and
able to accept CETA eligibles at reasonable cost. Where
there are dBOs with any political clout, they are used unless
they prove to he incompetent. Use of for-profit firms
depends upon their costs and their aggressiveness. Never- ..
theless, within the limits of the availability of institptions,
the studies demonstrate that prime sponsors do drop in-
competent service deliverers and continue on a small scale
and at the margin to add and test new deliverers. They re-
spond to political pressures, but persistently they tend to ex-
pand use of the most cost-effective and shrink use of the op-
posite (to the extent they have 'dependable measures), all the
while sensitive to the need to maintain diversity in offefings
and institutions. '

The most marked changes have been the strong shift to in-
dividual referral and to private proprietor.), schools. Another
marked change has been the enlarged training role of
organizations that are not schools. For the most part, this is
both a cause and a consequence of the growth o nonskill
training. Communitii-based organizations and c nsulting
firms live Or die by theil ability to sell their services. They
tend to be much more aggressive than tax supported institu-.
tions or proprietary schools, which appeal to a broad
population. They, push their wares by resorting to lobbying
and salesmanship, therebS; expanding their rolebeyond what
sheer competence would have won for them. i

,
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The on-the-job component has undergone. little change.
Few employers have ever been interested in participation. An
intermediary, is necessary-7.-a job service office, a
community-based organization; or .4 prime sponsor
itselfto contact embloyers and persuade them to accept the
subsidy of one-half the enrollee's wages, which has become
standard. Favorable responses) generally come fr9ni small,
struggling employers to whom the subsidy is attractive and
larger firms who use CETA OJT as a recruiting sdurce to
meet affirmaiive action requirements. Whether the establish-

of private industry councils will be able to generate
more OJT remains problematic. Based on early experience,
there is little reason for optimism. .

1 /
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5. Lqssons Learned
/

,

The purpose of the case studies was toTain insight into the
CETA system, not to evaluate the peilognance of the 12
prime sponsors. The studies illustrate a fascinating diversity:
Penobscot showed the co-existence of strong staff leader-
ship, minor political invOlvement, effective advisory par-
ticipation, a weak economy, and limited service options, in-
ducing the prime sponsor to expand its training capacity.
Worcester was characterized by prosaic leadership in a
revitalized high-demand economy, ibut with a modest place- l

,
ment record despite the favorable economie eavs_irpnrnent.
Baltimore Offered stja-ong politiCal and staff leadership,
responsible for holding on to a consortium and making sood
use of generally mediocre service institutions in a redevelop-
ing economy. Montgomery County vos in transition from
strong but finisdirected leadership to a more promising com-
bination in_ an economy of plentiftMobs usually requiring .

credentials.
. , .North Carolina had a sprawling serviqearpa and diverse

administrative problems too challengini for its politically
burdened leadership, but was helped by the avairability of
sound training initution`s. Dallas had a most favorable
economic situation with a potential for becoming a CE.TA

1"showcase, but was thwarted by political leadership that jiist
, wished CETA would go away. Indianapolis was puttilig. .

itself back together after an initially mismanaged and dif-
-

ficult period, but was still operating at high unit costs. It
relied almost totally on individual referral to community and
private colleges to do so. Ottawa County lacked the training

4 '74&
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institutions to provide a comprehensive program. Utah was
characterized by unaggressive leadership, but a strong
economy and sound institutional support shored up the
agency.

Tucson had strong continuous leadership and sound in-
stitutional support in a low-wage economy. Despite effedive
training, it was unable to demonstrate success measured by
earnings gains for lack of evaluation followup. San Fran-
cisco had enjoyed strong staff leadership over the years, was
highly, politicized, but by organizations that were also
capable service deliverers. It had a favorable job market for
women but not for men. Seattle had based a strong, but ex-
pensive, program on individual assessmet by the state
employment service, individual referral to community col-
leges by one CBO, and classroom training at a skill 4'enter
run by another CBO.

The System in C4u1e

To the extent these prime sponsors are representative, the
CETA system ,clearly can and does serve its clienteles
reasonably well and has generally adapted its operations to
local social, political, and economic conditions.. Yet a
number_of shortcomings reduce the total payoff. There is
considerable operational planning in the use of each year's
budget; but not much grategic planning relating the use of
CETA resources to the broad and long-term needs and ob-
jective's of the areas served. However, the uncertain annual
funding process makes the operational planning also con-
tingency. planning, as prime sponsors are forced to live with
uncertainty and adapt to changing priorities directed from
Washington.

Politic?l and administrative pressure lead to minimizing
per-nrolleo costs, despite _evidence .That longenLduration
training tends to pay off better than that of shorter dinfation.

.
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Based on immediate postenrollment observations, results of
work experience compare favorably with thos from training
programs, yet national longitudinal data disclose that the
former has long-run negative, and the latter positive, results
in cost-benefit terms. OJT payoff is generally higheSt in the
long run but the prime sponsor is rarely aware of this fact.
The available evidence of short-rxin social benefits and in-
dividual gains is not sufficient to overcorhe marketing dif-
ficulties and to attract employers.

5"

Local decisionmakers are prone to perceive the weaknesses
in t4system as being primarily tecreral in prigin. It is true
that The federal managers of CETA lack the necessary exper-
tise to provide guidance and technical assistance to prime
sponsors and have tended to emphasize bureaucratic pro-
cesses rather than encourage creativity.and provide substan-
tive leadership. A more concerted effort is needed to ex-
change federal and prime sponsor staff to familiarize each
with the other's roles and proliiems. It is also essential that
persons with training background be brought into the deci-
sionmaking system at both levels.

As the intergovernmental system is presently structured
and functioning, the regional office has no meaningful role
to play in the system. Its personnel have little policy discrp
don, even if they knew what was best for .the program.
Regional offices are merely a poor link in the communica-
tion chain from the lational to the local level since there are
so many routel foil information, in both directions, that
bypass the regional office.

At the top levels of the Labor Department's Employment
and Training Administration, CETA administration began
under the hidance of leaders who understood and were
committed to the philosophy of the system. National leader-
ship dissolved' into confusion and was just beginning to get
itself together again when the 1980 election results introduc-
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ed uncertainty not only about the future dirpctions of the
program, but its very survival.

The Congress appears to be committed to local decision-
making only in its rhetoric. It wants to handle tlie- helm and
leave the locals to respond, disregarding the administrative
consequencp of its constantly changing priorities.

..

LOcal Staff Development

The key determinant of CETA effectiveness is the strength
and ability of the prime sponsor staff director. The attention
of the elected officials can never be held for long, and when
they do focus on the employment and training programs
their primary interest is to avoid pOlitical embarrassment.
Capable staff is essential but an effective leader will attract
and develop a competent and stable staff. However, the
measure of a leader in the prime-sponsor context is the abili-
ty to accommodate a wide range of diverse social, political,
economic, and personal interests, not all of which are consis-
tent with maximum payoffs in terms of employment and in-
come gains for the CETA client population.

Of course, good management can be assisted to become
, better, and staff development dan be institutionalized to

speed and improve its effectiveness. Labor Department
regional training centers have been useful occasionally in
providing logistical support for recordkeeping and com-
pliance with (frequently_unnecessary) regulations, but they
have not been cohducive to sound management, planning,
and policymaking. Universities, on their own initiative or in
response to institutional grants, have put together degree
granting prpgra s for preparing entrants to the field, ut
opportunities du ing recent years have been too plentifta in

A human resource aètivities, especially in-managerial roles, for
large numbers to enter the CETA system. Even where they

'
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did, preent1yreparation can never .pbviate the need for on-
site staff development,:

The National Association of Counties' manpower unit has
_ played a significant leadership and staff development role, as

have the national mayoral And gubernatorial associations to
a lesser degree. Attachment to these local and state associa-
tions has impeded the %emergence of a CETA-wide profes-
sional aisociation, which could set professional standards
and promote their 'attainment.' There is badly needed a
mechanism through which experience' can be shared,
technical assistance can; be provided, and staff can be
developed by the only ones who know howthose who have
been through the mill and have learned their lessons.

Experimentation is currently underway of a prime
sponsor-to-prime sponsor technical assistatice and training
system. This approach has promise for training prime spon-
sor managers. The rising stars, trained by effective
managers, are the most promising source f6r leadership in
lagging prime sponsorships. The process already works t6
some degree. Efforts to institutionalize such relationships
should be encouraged.

/ \
The federal officialdom needs trainink no less than the

prime sponsor staf fs. The feds are caught between Congress
and the locals without the competence to respond adequately
to either. There is need for a more effective focus for joining
key prime sponsor staff with the federal executive staff in
setting overall national directions consistent with local
challenges. Only a national/local consensus on mission goals
and objectives can serve as a 'lasting framework for local
dedisionmaking and 'as a basis for assessing prime sponsor
performance. The compliance issues could be presented to a

CETA-wide professional leadership group who could design
means of accomplishing the goals without interference With
performance. The Employment and Training Administra-

,
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tion sponsors a CETA director's work group which is con-
vened as a sounding board. Orchestrated by the feds, the
local administrators are, invited to listen to what is going to
happen, but are not invited to suggest alternatives. Congress,
too, could be more effectively educated and influenced by
such an organized body. There is need to work upon and
dev elop the inherent common professional interests that ex-
ist between national and local staff, substituting it for the
adversary relationship which has emerged during the CETA
years.

Curriculum Development

Sorely missed on t CETA stene is the federally con-
tracted but' privately op ated technical assistance and staff
training system, which once developed and disseminated cur-
ricula throughOut the MDTA system and trained local,staff.
Times have changed, and different arrangements are needed
to take the place of this defuna institution. A possibility CO
be explored is a computer-assisted and computer-managed
instructioh being successfully promoted in general education
and in Job Corps 'centers. Terminals linked to national or
regional sources could offer access to comnion curricula in
remedial education, English as a second languar, and voca-
tional instruction related to "hands-oariraining. But that
would meet only part of the need. Person-to-person relation-
ships are also, essential. Whatever approach proves best,
there is a crying need for a positive techhical-assistance-and-
guidance approach to replace the adversary relationship,
which has grown betWeen prime sponsor and federal agen-
cies.

Such a system need not reduce local autonomy and discre-.
tion. Unlike regulations handed down from above, technical
assistance is neither arbitrary nor compulsory. Prime spon-
sors remain free to accept or reject. But given the hunger for

o
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leadership and direction, most Prime sporfsors would accept
help wittiout considering it a threati

iManagement Information

Related is the need for a cdmmon, computer-linked
management information system, Prime sponsors could feed
in day-to-day Operational data allowing constant monitoring
of the system's inputs and outputs without the burden of,
useless reports. Performance standards and records .of in-
dividual progress could, both be incorporated. The local
operators could call up national comparative data to test
their own performance, as well as itoring their own in fo'rma-
don for future recall. Tile same facilities could serve the cur-
riculum.and management functions at lower long-run costs
than the current inadequate inforrnation flows.

- v
It -

Structure and Planning

Judging from the 12 cases, prime sponsors cannot respond .

solely to the needs of ,either the local labor markets 9r the
*CETA clientele. Rather, there must be a delicate balancing
of the political needs of the *chief elected official, the direc-

1

tives of the federal funding sourCe, the needs and desires of
the eligible population, the. demands of, the organizations
that represent (or claim to represent) the clients, the
marketing pressures froth the alternative 'service deliverers,
the limited cooperation available from inpioyers, and the
personal predilections of the prime sponsor staff. Judged,
however, against the complexities of the environment, the
fact thiat 12 prime sponsorfs could respond with acts that do
accommodate the diverse, and frequently conflicting, in-
terests and still achieve benefits at exceed the costs, is little

IC short of remarkable. But that do s not deny that there are a

1

,
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number of potential improvements suggested by the data,
which can provide promise of improved performanCe
without denial of any legitimate linterest. .,

.,

The key problem remains that of setting priorities among
. competing objectives in" an uncertain environment vtth

. numerous special interest groups demanding attention. Only
strodg, well-trained, and secure management can meet this
challenge. Elected officials stem to ,play a limited rOle, butt
SinCe the alternative ,within a decentralized system is a rigid
and arbitrary bureaucratization, there appears to be no bet-
ter alternative than the present delegation of authority.
When given the opportunity, advisory councils can become,
active and positive forces. However, three separate advisory

. councils are too much of a good thing and there is a need for
c consolidation.-More important is the need to organize prime

sponsors tocover complete.labor markets rather than on the
basis of a fragmented political jurisdiction. The consortium
incentivs need strengthening until . they outweigh the
political temptations to fragmentation.

The' fate level organization is inherently troublesome.
While state particniation in policymaking makes sense, most
states are too diverse for the planning and delivery of ser-,
vices to local labor markets. The balance of state is a residual
'concept with no rationale to support it and every experience
to cause doubt about its effectiveness. An alternative ap-
proach might be tcossign states the responsibility for helping
political subdivisions to deliver CETA services on a labor-
market basis. This would require subdividing states into
areas surrounding major concentrations of population for
program delNery, but maintaining a state role in coordina-
tion among these units. No simple block grant can encom-
pass the complex , relationships betyeen local and state
governments.

1.
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A.' Two-Tiered Training System

There are and will probably always be more eligible disadz
vantaged workers willing to be trained in a stipended pro-
gram for low-level entry occupations than there will ever be
funding to support. There will also be_ a_continuing flow of
those who, at low per capita cost, can be made more
employable by remedial education, Englisti, as a second
language, and job search training. Many of those maY not,
have the capability, endurance or resources to undergo mor,e_
extensive training for high-level occupations. Yet there is
evidence that there are many within the currently eligible
population who could and would profit from the more ex-
tensive training, and at higher social benefit-cost returns.

Involved are two sets of institutions, or at least two sets of
institutional services. Some eligible enrollees are capable of
undertaking occupational training. Others need a remedial
stage to prepare for the advanced training. These latter, as
well as those only capable of entry-level work, need the
variety of supportive services described earlier, which are not
readily available in mainstream training institutions. ,

There should be" a two-tieed system. The system would
provide short-term remedial and entry-level training accom-
panied by supportive services available to all who need them.
This entry/remedial 'stage could be affected either by
specialized or mainstream institutions. The equivalent -of I
academic year, 36 Weeks, should be generally sufficient for
this stage. The second-tier of the system would offer the op-
portunity for extended career training to those initially ready
for it or who successfully complete the entry level. It would
be offered in mainstream institutions and would require only
an additional year's tuition to implement the 2 years now
legal, but never provided.

.D
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Closely related is training allowance reform. Training
allowances at the minimum wage level distort the incentives
of training participants. Who is enrolled for the training and
who for.the stipend? Training allowance might be divided in-
to three components: (1) reimbursement of training-related
expenses; (2) a subsistence stipend based on family income;
and (3) a motivational component based oh performance. .

On-the-Job Trainiug

OJT is the most effective of all far those who have access
to it. Increasing that access depenctipon attracting more
employers by reducing their reluctance to hire CETA-eligible,
applicants. Aggressive marketing that places the enrollee on

ra!: tryotit" basis`shouldifie explored to encourage employers
to hire disadvantaged applicants. Duri 4g this period of 3 to 6
months, the prime sponsor would provide a stipend to the
employer in lieu of wages.

F ure Directions

The CETA training ac ivity, in general, seems to be an ef-
fective amalgam of the MDTA inheritance, the local voca-
tional training system, the inputs of community-based
organizations, and the coordination and direction provided
by local and state prime sponsors. It is strong in some places
and weak ip others, but there is no reason to think any cen-
trAlly derived pattern could work more effectively than
local designs. It is n o ti.ife whip but guidance that pri e

sponsors need. There is( no indication of reluctance to accept,
knowledgeable and positive direction. Technical assistance
from successful prime sponsors could strengthen the locally
weak systems. Some staff development, and technical"
assistance can be centrally provided, but much will have to
be brought to the local scene. Centrally developed curricula
could be locally adapted without reducing local discretion.

ci
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Centralized information does not necessarily threaten local
initiative. Specific problems can only be solved at the local
labor market level.

The temptation for radical surgery as part of CETA's
reauthorization in 1982 should be resisted. One luxury
CETA has never enjoyed is stability. There is no need to
change the basic structure of the system, though there is need
to delineate the roles and relationships of the players and the
parameters of their managerial responsibilities. That does
not preclude changing the service mix or eligibility criteria,
but the basic delivery system relationship should remain in
place long enough for capacity building to take place in a
relatively Orderly environment.

As a national policy, there needs to be more thought to a
human capital dqelopment approach to CETA training.
Concern for prodaiivity, energy, and "reindustrialization"
are refocusing attention on developing and upgrading the
wiork force. The rapid fall-off in the number of youth enter-
ing the labor force during the 1980s will make each new en-
trant that much more valuable. If they turn out to be sup- .

plemented by a continued immigrant flow, the latter, too,.
will require an increased investment. p

,There are other systems for other components of the
human resource poor. CETA was designed to aid the disad-
vantaged, but overall national objectives are best ac-
complished when the disadvantaged enter the mainstream.
The ,prime sponsors in the 12 case studies experimented with

*

a number of approaches, including a hard-nosed selection
process that relates the abilities of the potential enrollees to
the requirements for trainIng in 'particular occupations, and
a lengthy sequencing of remediation skill training and low-
or high-support on-the-job training. Each of these ap-
proaches appeared promising depending on local situitions.
Prime sponsors or their successprs should be encOuraged to

-
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continue with their efforts since ultimately programs will
have to be deNeloped for upgrading the labor force in their
communities. The federally fundeil CETA system or its
replacement can play a major role in achieving this goal:

However, since the study was completCd, the federal
government has opted for cutting fiscal 1982 CETA training
funds by more than a third, while totally eliminating PSE as
a training option. The record of the training in the.12 prime
sponsorships, as well as the national evidence of participant
income gains, does not justify the cut. On the contrary, when
the national productivity growth' has almost ground to a
halt, a prOgram.that returns $1.14 on every dollar invested in
institutional training and several times as much on OJT is a
wise investment worth preserving and nourishing.

We should'have learned from 20 years of embloyment and
training experience that institution building is a slow and
painful process. In many ways, demographic and economic
developments are recreating the issues out of which MDTA
emerged in 1962. Technological displacement and plant clos-
ings were major motivations for the legislation, which was
directed toward "retraining.:' All of today's robots and
computers were on thd horizon, but the entry of the baby-
boom generation and their mothers into the labor force
made available an ample supply of low-wage jobseekers, en-
couraging more labor-intensive processes. Now the
economic and demographic conditions portend a swingback
to a more capital-intensive level.

Intensified international competition and technological
athances again threaten increased plapt closings and the
need t'or worker relocatibn. All the signs are for continued
influx of immigrants. Geographical barriers will become
more, not less, serious for central city residents, even as their
numbers_decline. Youth entering the labor force, though in
shrinking numbers, will 4,equire more, not less, training. At
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the other end of the age spectrum, delayed retirement will be
more likely to involve second careers and retraining than
continuation of th9 old jobs. The displaced homemaker ha`i
not disappbared-ffom the scene.

Clearly, the demographic portents of the 1980s are for in-
creased training needs if we are to revive the grpwth in' Pro-
ductivity and prepare the labor force for the inevitable
chAnging technology in the years ahead. Disbanding a system
which took 20 years to build, inadequate as it still is, is likely
to prove in a few years to have been shortsighted and cost4.

.
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A Review.of CEIti Training
RoberfTaggart

- Youth Knowledge Development Project

Alternatives for 'the "Leftovers"

Tfiere are, at a minimum, four million persOns age 16 and
oVer whose employment and earningi problems .are so
serious that they cause economic hardship. The structural
problenis of these low . earners, totally and intermittently
unemployed,,, involuntarily part-time and discouraged
wOrkers, are only modestly alleviated by economic growth
and tight labor markets. Millions of individuals lacking
education, skills, experience, equW opportunity or good for-
tune will be "leftovers" under any reasonable economic pro-
jections for the foreseeable. future.

There are several options for dealing idith .these
"leftovers." They can be ignored and left to make do with
what is available in the labor market and income
maintenance programs. Alternatively the "safety net" of
transfer *programs can be improved to reduce the hardship
resulting from their employment problems. Financial incen-
tives' and appeals to corporate conscience may be used to en-
courage employers to reach further down the labor queue.
Job placement and economic development strategies might
try td better match these workers with available jobs. Sub-
sidized jobs may be created for them. Finally, training may
be provided in order to improve their ability to compete in
the labor market.

Job Creation and Training Levels

Since the Great Society, and particularly under the Carter
administration, active efforts to address the causes and
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alleviate the symptoms of these structural prohlems increas,
ed exponentially. Employment and training activities have
been a major growth area of social welfare policy. In con-
stant 1980 dollars, total expenditures rose from next to
notOng, at the beginning, of the 1960s to the billion dollar
level in fiscal 1965; they dotibled again within the next year;
redoubled by 197Z; ancrthen tripled between 1971and 1978,
Afore dropping precipitously at the close of the decade.
Training expenditures rose, in constant 'dollars, from near
zero at the start of the 1960s to $650 million in 1968 and to
$1.9 billion in 1980.

. The relative emphasis on training and employment ap-
proaches has fluctuated, but training has declined as a pro-
portion of combined expenditures, representing the
predominant activity until the War on Poverty, declining to
63 percent in 1969 and to only 15 percent of expenditures in
1978. Despite the rapid giOwth of real training expenditures
and the multi-billion dollar pricetag, remedial efforts for the
"leftovers" in the labor market represent only a small share
of our nation's total education and training activities and
reach only a small.portion of the universe of need. Public ex-
penditures for higher education and vocational echication in
1980 were twenty-five times those targeted to persons at the
end of the labor queue. In 1980, new participants in targeted
training represented only 1 percent of the labor force. The
average monthly enrollment in training programs
°represented less than 5 percent of average unemployment.

Training Approaches
,

The Comprehensive Employment and Training Act is the
legislative umbrella for most of tk employment and training
prgigrams for the disadvantaged. -Under a complex array 'of
separate categorical authorizations, it provides funds by for-
mula to states and localities for activities they design and
manage within the framework provided by federal law,

o 104
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regulations and oversight. It also funds national programs
for special needs gtoups, as well as the Job Corps, a
nationally-operated residential training program for severely
disadvantaged youths. CETA provides four categories of
training:.(1) Job Corps is a structured program of vocational
instruction, basic education, work expefience, counseling,
health care, and living experiences in a residential center;
(2) local classroom training is a full-time activity, which in-
cludes occupational instruction as well as basic education
and other remediation in an institutional setting; (3) on-the-
job training is a Lull:time activity, where a participant is
hired by an employer and trained primarily at the worksite,
with public funds covering the extra costs of supervision and
training; and (4) supplementraining is a part-tiflir
short-term activity enhancing subsidized work experie e or
a limited intensity ervice to help in the transition into the .

labor force.

Job Corps is the most comprehensive and intensive pro-
gram and focuses on the most disadvantaged among those in
-needyoung school dropouts from poor families. It cost
over $13000 a training year in fiscal 1980. Local classroom
training, which is nonresidential and deals.)Nith a 'somewhat
More employable group, had a cost of $8,000 per year. On-
the-job training serves the most employable of those in need
and had a cost of $6,000. Supplemental training for par-
ticipants in subsitlized public service employment (PSE) cost
$2,700 per training year. Transition serviceslargely for in-
school youthaveraged $800 per service year.

The Nature of Training

CETA training is typically, short-term, aimed to prepare
the participant.for entry level occupations or to provide basic
educational credentials or Engligh competency. Job Corps is
most ambitious, with an average duration of stay for com-
p/eters of 1..2 years. However, there is a high early dropout
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rate with 40 percent of participants leaving before 90 days
and another 30 percent leaving before full completiort, so
that the average duration' of stay is 6.0 months. Local
classroom training averages 5.5 months for completers, but
because of earry dropouts, the average duration of stay is
arounØ 5.1 months. On-the-job training averages 4.3
modThs.

,

O,b Corps vocational traiinng is concentrated in the con-
stru tion trades, automotive and machine repair, health ahd
foo services, and clerical occupations. Local classroom
training is predominantly in the clerical, craft, and service
fields. Local on-the-job trairiing is mainly in the clerical,
operative and nonconstiuctitn craft (:cui3ations.'

All Job Corps participants receive basic education or GED
preparation along with 'ivocational training and a comprehen-
sive array of manpower and supportive services. A fifth of
local classroom trainees are exclusively in education ac-
tivities and another fifth arc in a combination of vocational
and educational activities. There is very little preparatory
work for OJT, since the training mostly occurs at the

. worksite. Half of clalsroom trainees and a smaller portion of
OJT participants receive a much more limited level of such
services.

A.

Who-is trained? .

Job creation receives priority over training under CETA.
Classroom training was available for less than a fifth of new
enrollees in local programs in fiscal'1980, or three in ten ex-
cluding the summer program, while OJT was available for
less than one in twenty, or 8 percent excluding the summer
program. Enrollments in Job Corps accounted for only 5
percent, of youth enrollments in CETA local program4.
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Total Participants
(in thousands)

Primarily Training
Local classroom training 750
OJT 181

Job Corps 95

Supplemental Training
PSE, training 250
Transition services 116

Job Creatidn
Summer youth employment 705
In-school and out-of-school

youth employment 330
PSE 870
Mull work experience 400

^'"
Thetifiances of ssignment to a training component rather

than a,twork component vary significantly among different
group,/ in the CETA eligible population. Local classroom
train* is most often used for persons of the most limited
emplqyability. Females, Hispanics and "other" minorities,
dro chits, single parents and pqrsons with inadequate
En Sh-speaking ability, have above average chances of
assr hrhent to classroom training, while younger and older
par crpants, whites, males and high school graduates aie

.

morg likely to receive other, assignments. In marked contrast,
on-the-job training slots are more likely to go to the most
emplbyable among the CETA populationwhites, males,
grad ates, and'parents in two-parent families. Job Corps is
restrr ed to poor youth age 16. to 21 who are from deprived
backg unds- so that they need., residential treatment. To
solne e tent,, Job Corps is the "program of last resort" fOr
youth ho have dropped out of school (85 percent of
enrollees , been rejected by the military (one of every four)
or had tr uble with the law (two of every five). Those new
enrolleepin Job Corps in 1980 who had less than high
school diploma represented one-third the .enrollments of
pyor dropout youth in all CETA local ptograms.

107 .
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Earnings Impacts

Studies of the categorical programs whiCh preceded CETA
generally found tliat classroom training increased the post-
program earnings of participants, typically between $250
and $300 in the year after termination. Studies of OJT usual-
y estimated.a high payoff, typically ranging between a $400
nd $900 increase in annual earnings. Past assessments of
ob Corps reached very mixed conclusions, while studies of

adult basic education documentekincreased earnings.

New evidenCe is availible concerning tlie post-prikram
earnings relative to control groups for 1977 JolS Corps par-
ticipants and fiscal 1976 local CETA participants.
Classroom trainees earned $350 more in the year after leav-
ing than a vmparison group, an increase of 10 percent in an:
nualfearnings. On-the-job trainees gained $850, an 18 per-
cent increase. These post-program earnings gains were in
contrast to the patterns for fiscal 1976 work experience par-
ticipants who, at best, broke even .relative to like nonpar-
ticifpants.

Social Security Reported Earnings Levels
Relative to Comparable Nonparticipants

(Fiscal 1976 Entrants Terminating in Calendar 1976)

1977 1978,

Change
1977 to 1978

(adjusting for Inflation)

Classroom Trainees $347 $442 + 1807o

On-the-Job, Trainees 839 574 -36
Public Service Employment

Participants 261. . 326 + 16
Work Experience Participants -149 -187 -17
Participants in Combina-

tions of Activities 356 164 -57

The procedures for seleCting the comparison gtopps and
for measuring post-program earnings using Social Security
records were as rigorous as possible and generally coriser-

,10 8
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vative so as not to exaggerate impacts, yet tere are many
technical issues inherent in the ex post facto ma chifig of par-
ticipants with nonparticipants, and in the use of Social
Security data to estimate earnings. iievertheless, the results
are confirmed by follow-up iriterviews of the participants in
different components. Comparing second-year post-
prOgram earnings, for second-half fiscal 1975 CETA en-
trants, and adjusting for 4differinces in ineasurable
demographic characteristics and pre-program experiences,
classroom trainees gained $588, and OJT participants gained
$94...relative to adult work experience participants, or
roughly Ib-t same relative magnitudes as estimated for 1978
by matching 1976 pafticipants with controls. It appears,
then, that earnings impacts are substantial for both
classroom traiiiing and OJT, and that they increase over times
for classroom training while declining for OJT.

Estimates of Job Corps impads are more rigorous because
the comparison group could be fnore carefully selected. Job
Corps increased the civilian earnings of 1977 aarticipants by
$209 above those of the comparison group in the first post-
program year and $487 in the second year. This represented
an 8 percent earnings increment.in the first year and a 13 per-
cent increment in the second. Job Corps alslo increased
military enlistment substantially, so that the total earnings
impacts were even greater.

Who Benefits From Training?
;

Based on, the evidence for 1976 local CETA participants, it
appears that all race, sex and-age groups benefit significantly
from on-the-job training when compared to like nonpar-
ticipants. Female participants, persons with low or noearn-
ings before entry, and middle-aged Varticipants did par-
ticularly well in classroom training. The measured gains
from classroom training increased substantially between, the
first and second post-program years, particularly -for

of ru
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females. All groups gtined more from OJT than work ex-
perience, and all except minority females gained more from
classroom training than work experience (although this judg-
ment about the relative payoffs,of work vs. training is hedg-
ed somewhat by technical issues about the measurement of--
earnings of work experience participants getting jobs in the

.

public sector).
.

Female Job Corps participants gain more than males in
terms of earnings, although males gain slightly more in terms

.... of hours of employment. Females without children do
somewhat better than females with children.

,

The Anatomy of Gains

i.Increased employment rather than incr sed earnings rates
account for most (though certainly not al ). of the real earn-
ings gains. For fiscal 1975 classroom trainees, over four-
fifths of the increase in real annual earnings from the year
prior to entry to the first year after termination resulted from
a rise in the percent time employed. Comparing the pre-entry
to the second post-termination year, increased employment,
accounted for three-fourths of the real gain. Approximately
half of classroom trainees with employment before and after
participation had lower real hourly wages in the second post-
termination year than in the year before entry. For fiscal
1975 OJT participants, increased employment accounted for
all of the real earnings gain in the first year and four-fifths of
the gain between the pre-entry and second post-termination
year. Among on-the-job trai2ees, however, two-thirds with
previous earnings kept ahealla of inflation in their hourly
wages. Fiscal 1977 Job Corps participants earned 11 percent
more than controls in the first two post-program years but
worked 16 percent more hours; in other words, all their gains
came from increased worktime. These averages are the result

1 1 0
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1977-1978 SSA 19771978 SSA
e. earnings relative earnings relative

to controls for to controls for
1

1976 classroom V 1 1976 on-the-job
1977-1978 SSA trainees ntinus , ././ 1977-1978 SSA trainees minus
earnings relative earnings/relative earnings relative earpings relative
to controls for to controls of 4..- to controls for to controls of

' / 1976 classroom work experience ).976 on-the-job work experience
trainees participants trainees participants

$2,288

1,776

1,103

1,188

1,703

2,127

1,699

2,391

2,175

3,045

White Male $ 832 $1,757 $1,363

Minority Male 349 450 , 1,675

White Female 1,220 1,221 1,102

Minority Female 1,178 442 1,924

17-18 413 184 1,932

19-21 225 1,017 1,335

22-25 326 831 1,194

26-29 453 1,685 1,159

30-44 2,310 2,944 1,541

45.4- 1,043 -322 1,680
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Of many individuals moving up in wages, some moving
down, with a greater likelihood that moie marginal par-
ticipants will find employtizent b \ at low wages. It appears
that employmen t gains are more roriounced immediately
but then lead* to higher earnings rates gains as individuals
prove themselves or use their skills in their new jobs.

The inciease in employment, ,in turn, appears to resull
more &mil increased labor force participation than from4 reduced unemployment. Among local classroom trainees in
second half cfisCal 1975, the increase in the percentage of time
in thelabor force from the ,pre-entry to first post-program
year equaled two-thirds of the increase in percewitage time
employed for all trainees, while the increase from the pre-.
entry to second post-termination yeir accounted for half the
employment time increase. Three-fifths of the net increase in
time employed from the pre-entry to second post-program
year for classroom trainees' was accounted for by individuals
who had zero earnings in the pre-entry year. For OJT par-
ticipants, two-thirds of the employment gains in the first
year were also.explained by increased participation, and zero
earners before entry accounted for 45 percent of the net in-
crease& percent time employed from pre-entry to the second

, post-temination year. For 1977 Job Corps participants, in-
creased labor force participation over the two post-program
years also aceounted for two-thirds of the increase in
employment.

Success Factors

The impact of institutional training is determined by the
duration of stay and placement. All Qf the post-program
earnings gains for 1976 classroom trainees were accounted
for by the group' entering employment on terminating the
program. While it is not,surprising that those immediately
employed had higher near-term earnings relative to controls
or relative to other participants not placed, it is significant
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Job Corps males who stayed less than 90.days, and those
who did not continue to completion were earning the same as

, controls during the period 12 to'18 months after termination;
in contrast, those completing a vocational program earned
$1,250 more on an annualized basis. Early female dropouts
gained $300 on an annualized basis, partial completers $750,
and full completers $1,500.

Trainees who stay longer are also more likely to be placed.
Several factors are involved which cannot be clearly
separated. Sorting occurs in that those who stay loneer have
measurable characteristics that" are 'predictive of post-
program success. The selling is greater in Job Corps, where,
only three orten participants are full completers, compared
to local classroom training where three in four complete the
usually shorter duration assignments. Yet for both Job
Corps.and local classroom training, the effects of duration
of stay and placement remain significant after adjustment
for the differences between dropouts and completers.

103

..

that the differentials remained substantial two years later,
even after refined adjustment for most of'the observable dif-
ferences between those placed and not placed.

,

The earnings impacts of training increase more than pro-
portionately with its length. The estimated annual earnings
gains of 1976 classroom trainees staying one to 20 weeks
were only one-sixth those of participants staying 40 or more
weeks.

-

Stayed.1-10 weeks
Stayed 11-20 weeks
Stayed 21-40 weeks
Stayed over 40 weeks
Placed
Not placed

- 1978 Earnings Gains
of 1976 Classroom Trainees

$ 83
224
832

1377
1209

8
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Moreover, the dropouts and short-stayers earn much the
same as their controls over the long-run, so that sorting of
the `Nvinners" and "losers" is not an explanation of t).e
substantial gains of completers. Completion itself appearto
be a substantial factor. Those completing local classroom
training have a high probability of being placed whatever
their duration of stay. Those who complete Job Corps train-
ing gain substantially more and are more likely to be placed
than participants who stay as long but do not complete.
Corps members who secure a GED earn more than matched
individuals who do not. Finally, the effect of duration of
stay is strong even when placement is used as an additional
control variable in regression analyses of earnings gains. All
this supports the .conclusion that training increases human
resource , endowments and eNployability, and that those
trained longer are more likely tobtain certification which in
turn improves the chances of finding employment or being
placed.

Training Occupations and
Occupational Mobility

Training tends to move individuals from the secondary
labor market and irregular jobs into low level but more
regular jobs. Among 1976 classroom traineis with previous
experience, a fifth had worked primarily as garage atten-
dants, transportation operatives, laborers, farm workers or
private household Workers. Only a tenth of trainees, with
work after termination held such jobs. The share working,as
craftsmen and welders increased from 11,to 17 percent, while
clericals rose from 20 to 27 percent.

..

Among on-the-job trainees, over a third were placed in She
same broad occupational categories in which they had,
previously worked, while over a fifth were assigned to train-
ing positions in a lower occupational level. Comparing the
qccupational distribution before and after training, the pro-
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portion working as laborers, transportation operatives,
garage workers, farm laborers and private household
workers actually rose from 13 percent to 15 percent.

A third of Job Corps entrants have had no regular work
experience and the remainder have largely worked in menial
"youth" jok. Job Corps training helps them' secure entry
level "adult"lobs although only one in seven participants
ends up as a completer with a training-related job. The bulk
of "placements" are in manual, entry clerical and entry
health jobs secured by the participants mainly through their
own initiative.

Little is known about the "best bets" for trainingyMost
females in local classroom training are in clerical and service
occupations (usually health). While 1.7 percent of all 076
Classroom trainees with a job before entry worked in female
clerical occupations, 35 percent of trainees were in female
clerical occupations and 25 percent of those with a job after
training remained in these occupations. Three-fifths of par-
ticipants trained in clerical work who subsequently got jobs
ended up in training-related work, as did two-thirds of those
trainedin service jobs. The rates of training-related employ-
ment were much lower Tor trainees in other occupations. For
instance, nonconstruction crafts are a frequent training
cluster for mald, but the batting average of this training ap-
pears low in terms of subsequent training-related employ-
ment. While OJT participants are more ?likely to find
employment in the occupation of assignment, those "train-
ed" as service workers, laborers, garage workers, farm
.workers and transportation operatives are less likely than
otITE+OJT participants to stay in the same occupation, prob-
ably because they are able to find something better on Their
own.

In Job Corps, the best bets for completion, placement,
and higher wages for males are manual occupa-

115



106

tionsforestry, gardening, construction and industrial pro-
duction; for females, forestry, gardening, construction and
health are the best bets. Over the longer run (12-18 months
post-termination), however, persons trained in these occupa-
tions are less likely to register gains relative to controls than
those trained in some other occupations including transpor-
tation and service for males and the clerical field for females.
In other words, the training that looks good in the short-run
does not look as good in the long-run. Also, some occupa-
4ions such ,ayconstruction increase wages but not employ-
.ment, while health occupations increase employment but not
wages.

Educational Competencies and
EmplOyability Skills

In addition to occupational training, the other ingredients
in local classroom training and in Job Corps include
remedial instruction, basic life skills training and attitudinal
oi motivational improvement activities. Even less is known
about the effectiveness of these efforts than about occupa-
tional training. While the measurement tools for assessing
maturity, sotialization and job readiness are crude, it ap-
pears that changes do occur, at leastiin programs for youth

,(who may be most malleable to such interventions).

The "intangibles" are a. major factor behind the Job
Corps' success. Tests ,of social ana attitudinal changes,
health care, and job-related knowledge and behavior suggest
that participants in Job eorps for over 90 days experience
significant gains along all the social-attitudinal dimension1/4)
These measared changes are reflected in A dramatic drop in.
arrest rates over the first year out of Job Corps (10.9 per
hundred compared to 16.7 for controls accoiding to the
follow-up of 1977 participants), delays in martiage and
childbearing, reduced out-of-wedlock birtil4increased
mobility, and increased matriculation in college and post-
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secondary training. However, Job Corps achieves these'
changes by creating a 24-houi a day structured environment
away from other influences. The swported 'work program
that provided w e 1 1- o rg a nized and well-ruh full-time employ-
ment opportunities for youth, but did not remove them from
home environments and did not include counseling, recrea-
tion, motivation, student government and the like, did not
produce positive changes in criminal behavior or drug abuse,
nor did it significantly increase post-program employment
constancy.

School-based programs aiming to improve "employability
skills" through instructi n and activities designed to expose
youth to work settings a1 requirements are able to change
tested vocational attitudes, job knowledge, job holding
skills, work relevant attitudes, job seeking skills, and sex
stereotyping in career goals (although not, apparently,
changing self-esteem). However, these attitudinal and skill
gains do not alter. post-program labor market or educational
behavior except when combined with substantial job
development activities so that employers recognize that the( /
changes have occurred, and unless, the activities are targeted
to youth who plan to immediately enter the fdll-time labor
market after graduation rather than continuing their educa-
tion. Moreover, gains are not realized in summer programs
which haie -about half the treatment hours, suggesting that
intensity land' continuity are necessary to change. attitudes '..
and skills. On the other hand, short-lerm interventions that
provide a helping hand at the point of job search can
substantially increase the ifnmediate chances of employment
with little or no effect on measured employalility.

* Education gains are easier to measure. There it clear
evidence' that a variety of alternative methods can increase
the functidnal academic competencies of even the most
educationally disadvantaged, with learning rates far ex-
ceeding school norms for such imdividuals. PartiOpants in

,
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Job Corps, who have an average tested reading level of 5.6
.4. years at entry, gain 1.5 years in 90 hours of instruction and

2.2 years in 150 hours. The key is a self-paced, individualized
approach with the flexibility to be delivered a few hours daily
in combination with other activities. Few of the disadvantag-
ed and dropout par.ticipants are seeking or wishing to accept
full-time academic instruction. Cornputers simplify delivery
of these self-paced, individualized materials, increasing the
gain rates, helping to standardize curricula,, reducing paper-
work, and facilitating delivery in'a variety of settings.

Finally, CETA eligibles can benefit from more advanced
education but will not participate unless extended a,helping
hand. In May 1981, 2,000 of the 42,000 Job Corps members
were enrolled in post-,secondary institutions with the help of
Job Corps. The retention rate of those enrolled the previous
year was 70 percent. These youth would not be,,in,w1lege
without this assistance. Less than half a percent of a com-
parison group for 1977 Job Corps participants were in col-
lege in 1979. In a structured experiment, to test a GI-Bill
voucher approach as an alternate treatment strategy for
CETA-eligible youth, only half of the control group attend-
ed college the next year, compared to nine-tenths of those
provided tuition and expenses, as well as counseling and
other assistance. Among the experimentals, fodr-fifths of
those who attended college were still enrolled through three
semesters compared with only half of the controls who
originally matriculated. Those experimentals who were in the
cohorts receiving edlicational antserswal counseling had
better retention than those simply provided financial sup-
port.

Work as Training

One justification for work experience is-the claim that a
period of subsidized, sh?tered employrnent might serve as
preparation for later unsubsidized employment, resulting in
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increased post-program earnings. The evidence suggests that
this is only true for certain target groups and only if the work
experience is structured in certain ways. The post-program
earnings of 1976 adult work experience participants were ap-
parently no higher than those of matched nonparticipants,
while participants in public service emplOment experienced
a gain between $250 and $750 in 1977. The differential be-
tween PSE and work experience out(bmes is explained by the
relative likelihood of post-151;2gram employment in the
public sector. All of the increase in einplpyment from pre-
entry to the first year post-terminatiop for 1976 PSE par-
ticipants was due to increases in unsubsidized work in the
public sector.

The supported work experiment carefully tested the im-
pacts of well-operated work experience projects structured to
provide increasing responsibility, close supervision ad peer
support. It found little or no post-program earnings effects
for dropout youth, drug addicts or ex-offenders, but a
statistically significant impact for long-term AFDC recip-
ients, which resulted entirely from increased post-program
employment in the public sector.

The Ventures in Community Improvement experiment
used worksites as a classroom for training in construction
trades, with journeymen instructors, linkages to unions, and
structured skill progressions. Even though there was also
substantial output from VICI projects, the aim was to teach
as much as to produce, and those participants who did not
accept the "real-life" performance requirements were more
likely to be terminated than in most youth work programs.
The reSulting placement rates in construction, in unions, and
in high wage jobs far exceeded those for comparable work
projects that did not emphasize training, even though there
were ,ery mddest differences in pacitive termination and
placerhent rates.

1



Where participants receive work and training combina-
tions, they appear to benefit more than from work ex-
perience alone but less than from classroom training or OJT.
In fiscal 1976, only 6 percent of participants in nonSummer
local CETA activities (excluding direct referral) received se-
quences of primary activities such as work and then
classroom training or work and then OJT. The net gains for
multiple-activity participants equaled the weighted average
of 'the impacts estimated for the separate components, sdg-
gesting that when work and training are,combined, the post-
program earnings effects will be largely determined by the
amount of training provided.

Summer employment for disadvantaged teenagers modest-
ly increases the likelihood of' re utning to school and the pro-
bability of part-time emplo ent in school. The employ-
ment effects are concentratec among the 14 and 15 year-old
participants, particularly mi orities and females, i.e., those
least likely ,to sscure employm t.in the absence of the pro-
gram. On the Other hand, there` are no measurable gains in
job knowledge, vocational attitudes, jobseeking or job
holding skills, relative to control groups. Apparently, a first
work experience,.provides a "taste for earnings" or helps to
overcome fears about work without markedly altering at-
titudes or employability skills.

In summary, work experience can be useful for young peo-
ple in advancing workforce entry. It can be-combined with
training activities in a sequence, with benefits roughly pro-
portional to the degree of training. A worksite may be struc-
tured as a\ training site and can yield some of the benefits of
classroom and on-the-job training while producing useful
output, but this model is the, exception rather than the rule in
local work experience programs. In most other cir-
cumstances, the subsidized work will only have post-
program impdcts if iLserves as a tryout or on-the-job train-
ing mechanism for an existing unsubsidized job in the public



or nonprofit sec r. This does not mean that work ex-
perience and public rvice employment are bad investments.
If $1.00 in output is produced for every $1.00 in cost, then
any post-program earnings increases or in-program benefits
(such as reductions in crime) represent a positive return on
the outlay. However, if the aim is to alter future employment
prospects, work is only effective when properly targeted,
designed or linked to unsubsidized employment.

The Return on the Investthent

The public investment in training for persons of limited
employability is profitable, as best this can be judged by
benefit-cost analysis. According to the most reasonable (and
purposefully conservative) assumptions about the fade-out
of earnings gains measured in the t,,k/b post-program years,
about the dollar value of nonearnings impacts, and about the
appropriate discount rate, Job Corps provides social benefits
with a current value of $1.39 for every $1.00 invested. Utiliz-
ing the same assumptions and the estimated post-program
earnings gains for 1976 kcal classroom trainees, CETA
training returns $1.14 in/benefits for every $1.00* invested.
The estimates for OJT ke less precise (because of a more
complicated estimation methodology); but the range is from
a low of $1.26 to a high of $5.93 in benefits for every dollar
invested, with a "best" estimate of $2.18. Thus, on-the-job
training pays off most, Job Corps ranks next, apd local
classroom training follows. Obviously, the three nterven-
tions serve different client groups Lul produce di erent pat-
terns of benefits. Job Corps has noticeable earnings impacts
but the "socialization" effects are equally. significant. In-
deed, the reduction in crime is so substantial during par-
ticipation and in the year after, while the costs of crime and
its treatment are so great, that the present value of the cri'me
cost savings is about equal to the present value of the earn-
ings gains per participant from local classroom training.

2 k
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Even ihdugh the increase in post-program earnings per
dollar of investment is greater for classroom training Than
for Job Corps, the total payoff is less because there are
..

minimal effects on crime or dependency.
- (i'

.

The "public" Includes parti
who pay for the program. soe 1 benefit-cost calculations ex-

as well tthe taxpayers

cludeIransfer payments from costs, and count as benefits 'all
increased earnings. From the taxpayer perspective, transfers
are included among costs and the benefits are not the post-
program earnings gains, but rather the taxes they generate as
well as the resulting reductions in dependency. Taxpayer
benefit-cost ratios are, therefore, lower than social benefit-
cost ratios, and though the latter are a more appropriate con-
sideration from a social policy perspective, the former will
more likely concern the voters in a period when taxes are a

1major coAcern. Job Corps has the highest taxpayer benefit-
cost ratio because the crime reductions are savings to tax-
payers; there is a ,return to the taxpayer o $.91 for every
$1.00 invested according to the most reasonable, albeit con-
se'rv tive, assumptions. The iotermediate estimate for OJT is
a re urn of $.72 for every $1.00 invested. Local classroom

I training returns $.60 for every dollar. Such recondite
analysis hardly figures id the pblitical equation, but it cer-
tainly justifies the solid political support for Job Corps and
the preference for more OJT in the local activity mix.

Benefit-cost analyses of pre-CETA institutional and on-.
che-job training programs gerierally fottrid that benefits ex:
ceeded costs. Estimates for Job Corps varied considerably,
with several suggesting benefits legs than costs (in part
because they excluded the substantial crime and dependency
reduction benefits and in part because they looked only at
the short-term earnings which are depressed during the tran-
sition period immediately after termination). Using stan-
dardized assumptions which focus Ekrily on earnings effects,
tAe enefit-cost ratios calculated from current impact studies
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of Job Corps and CETA ciassroom training are in the high
range relative to past estimates, while the'ratios calculated
from recent OJT impact experience are n the mid-range
relative to past estimates.

*

An Interpretation of the Evidence

The Role of Training

If all persons available and looking for work were/ranked
into categories based on prior experience, education,
previous training and otkr measurable characteristics used
by most employers in setting job requirementkand in rank-
ing applicants, CETA enrollees would be concentrated at the
low end of the distribution. The same standards used to
establish eligibility for CETAr and the same problems Which
lead applicants to choose this option, are among those.used
by employers to rate individuals as high risks. Nevertheless,
there is very, significant diversity in employability among
CETA participants. At one extreme, CETA may serve a,
single mother with a college degree reentering the labor force
or a machinist displaced from a job in a one-industry toWn;
at the other extreme, the participant may be a mentally
retarded young person who has never held a job, or a school
drbpout who has spent the last five years in prison. Each set
of characteristics can be assigned "batting averages" which
are statistically valid predictors of outcomes in most settings.
The mother and*the machinist are good bets for training and
for subsequent placement. The dropout or the handicapped
youth are poor bets. Yet there is also much unexiilained
variance reflecting chance but also the wide range in poten-
tial among individuals sharing any set of characteristics.
Some dropouts may be both motivated and intelligent, hav-
ing left school because of family responsibilities. Others may
have dropped out because school was too slow and/

1 9 3
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regimented, although they have now matured. Softie may
have very serious behavioral problems which are not reco,rd-
ed. Most failed in school because they simply were not as
good in academic areas as those who passed. Five years in
the future, these subgroups among the dropout population
are likely to have quite different average success rates int he
labor market. But it is impossible or at least difficult to iden-
tify the differences in potential which will produce these dif-
ferences in outcome. The differences emerge only when the
individuals are "tested" by some common experience.

Employers must make hiring decisions based on
characteristics they can measure and ort the "batting
averages" for persons with these characteristics. Available
jobs at any point can be ranked into categories according to
their hiring requirements, i.e., how much prior experience, i
education, previous training and other desirable
characteristics the employers fequire. The distribution on the
supply side of the labor market ranking the available
workforce in terms of employability, is paralleled On the de-
mand side by the dtstribution of available jobs according to
the minimum employability they will accept in applicants.
Some jobs are always available for even the most unskilled,
but generally there are more available workers in the low
emplOyability categories than there are jobs willing to
employ such workers. Hence, the most disadvantaged in-
dividual could-usually get a job if he or she really tried, but
the rewards are Meager relative to the effort, and all such in-
dividuals could not find employment if they looked at the
same time.
f
Among jobs with equal hiring requirements, there is wide

diversity in career potential. Some entry jobs are dead-Ands
while others can be first steps on career ladders. For the
available worker entering the hiring door or reading the want
ads, it is in many cases impossible to distinguish between
jobs with career potential and those which lead nowhere.

124 I .
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The labor market functions by iterative matching of

workers and jobs. An individual with low potential hired in-
to a job may soon be fired or quit, or will be satisfied with

, menial work. One with high potential will either retain the
job or look for another that provides more career,opportuni-
ty. Eventually, he or she will find a career ladder and will
move up, stay with a job long enough to be considered more
employable, or acquire a credential in college or appren-
ticeship which documents to employers a set of skills or
characteristics they desire. This individual will, then, move
up the queue at, the, next point of availability for employ-
ment. Whether bouncing from job to job or remaining in
dead-end employment, he or she will become identifiable as
a "loser," moving down the queue in the eyes of employers
at the next point of availability for employment.

Classroom training can impact on employment chances in
severaf distinct ways: First, the training can serve as an ex-
periential sorting mechanism, not improving skills or creden-
tials, but rather identifying those participants with more
potential and motivation. Employers will, want to hire them
instead of others with the same external characteristics
because they know them to be better risks. Second, the train-
ing activity may serve as a way of gaining access to jobs
without necessarily improving skills or credentials. This may
occur through the institutional leverage of the delivery agent
or by helping participants to find employment. Third, the
training may be able to sort both individuals and jobs,
matching persons who have been identified as having greater
potential with entry jobs identified as more promiSing.,

J1 Fourth, the training may improve potential by increasing
motivation, employability skills or academic competencies,
wipouLproviding credentials that employers will accept in
the labor market. Fifth, the training may provide a
*demonstrable skill or a certification which is accepted in the
labor market. The distinction between these effects is of

!
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more than academic interest. For instance, the second im-

1 pact. process may produce measured gains in earnings
relative to nonparticipants, but will do so largely by reducing
the chances of the nonparticipants. The process will have no
impact on skill.shortages and the participants will benefit on-
ly to the extent their job search is shortened. The fourth pro-
cess increases perforCance in a.job once secured, but does
nNincrease either the chances of employment or the quality
of the first job. Only the fifth process fills skills shortages
and improves etnOloyability as assessed by employers who
have lib link to the training activities and are not leveraged
by the delivery agent.

The Impacts of CETA

The evidence suggests that local classroom institutional
training for those at the end of-the labor queue functions in
.all these ways. In general, however, the .training is not of
long enough duration to increase competencies to the point
where they can be certified and documented. Only 'a Nall
proportion of participants get a GED, sheepskin, or cer-
tificate indicating the completion of apprenticeship. There
are very few occupations where skills can be taught in short
order than can be certified or tested at the hiring door, and
where a large number of jobs aregavailable..Clerical training
is one of these occupations, an,d it tends to work best where
those 'mho are trained are mature and have adequate
.academic competencies. Judging from the concentration of
earnings gains among 30-44 year-old classroom trainees,
women, and those previously out of the labor' forcei.e.,
the groups most likely to b'e assigned to clerical train-
ing,there -is little doubt that this occupation accounts for a
substantial portion of the total gains from training. In some
other occupations such as welding, basic skills can be taught
quickly but lead to jobs for only a minority of trainees. For
most ocdupations, lon&-ferm training is needed to gain useful
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. skills or certification that is recognized in the labor market.
Only the few classroom trainees who stay long-term acquire
these skills and certifications, so that they need the place-
ment leverage of prime sponsors in order to realize gains.

Likewise, jRst a small proportion of Job Corps .par-
ticipants compnete advanced training or get a certification of
competency (for instance, 5 percent complete a GED). Place-
ment assistance is concentrated on this minority, with little
help provided to noncompleters. The overall gains produced
by the program are largely the result of improved
"potential" manifested in greater stability of labor force at-
tachment and employment, i.e., ehanges in motivation and
soCialization are rare, achieved in less Intensive and less
targeted local classroom training. The jobs which are secured
by Corps members, most often by their own initiative, do
not pay more and are not much different than those which
could be secured without participation.

The sorting that occurs in local classroom training appears
to be modest as judged by measured characteristics, but cer-
tainly the most employable within those entering training are ----./
likely to complete. ThoSe who are placed among those who
stay longer or complete are even more employable. It is im-
possible to determine how much the sorting identifies Vie
persons with greater potential within any set of measurd
characteristics. It is likely that this occurs, but probably
more through the placement process than the enforcement of
completion standards. Those placed are the t'best" both
because they include individuals with initiative to get a job
and those who are helped by the delivery agent. The fact that
the imifact of placement continues over time suggests that
these individuals placed are indeed "better" after controlling
for measurable differences ancl/or that jobs accessed for
them are "better" in terms of stability and career potential.
The gains registered by those placed who do not have long-
duration training and have not, therefore, received certifying

b
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credentials, are probably a combination of these two factors.
The converse of this observation is that sorting does not, oc-
cur that will be accepted by the labor market in the absence
of CETA leverage. The distinction between completers and
nonconpleters is not very specific in local classroom train-
ing, and only a minority of participants even know if they
complete. An employer is not likely tb give much credit to
participation alone without knowing the standards for com-
pletion and whether these standards are enforced.

Job Corps sorting is much more significant because com-
pletion staridardkare competency based, the educational and
vocational achievements are documented and the residential
experience itself tends to separate the mature from the
makire. Those employers regularly Mring from Job Corps
know the difference.'Some use the achievement records. But
the completion standards and tbe competency measures are
not recognized by most local employers unfamiliar with the
program, so that if a youth does not get a job.through the
program, he or she is unlikely to get credit and must prove
himklf or herself .once hired.

, The primary impact on local clasiroom trainees, par-
ticularly on those staying lessl tflan 90 days, is to help them
get a job either by providing job search assistance, a staging
ground, or actual job access or leverage. The modest gains
fdr short stayers could be explained by just a few finding
jobl more quickly than they would without participation. It
is inipiortant to stress that.the short stayers in local classroom
training include a disproportionate number of dropouts, so
tliose scheduled for short training are averaged in with the
dropouts. Thq,. evidence Suggests that short-duration job-
search assistance and "hand-holding" for both in-school
and out-of-school youth can increase short-run employment
chances. It is likely, then, that such activities combined with
traditional labor market exchange functions may work to
modestly increase post-program employment chances
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without really improving the types of jobs secured, the par-
ticipants' skills, or their long-term prospects.

On-the-job training involves these same processes, but
their relative importance is different. Sorting is much more
predominant. The CETA decisionmaker can and does screen
more candidaths than a typical employer interviewing for. a
job, s.nce all CETA applicans are assessed and usually the
mos employable are assigned OJT. Because OJT is rarely
a " ggyback" on other treatments, the sorting must occur
basic'fl on measurable employability characteristics rather
than potential as demonstraled in prior participation: Judg-
ing from the wage change patterns, the occupational
distributions and mobility patterns, it does .not appear thaf
there are wide gaps between experience and job requirements
in the OJT match-ups of workers and jobs, or that extensive
training is necessary, but the gaps may still be greater than
usually exist for entry employees. Ratherthe try-out period,
then, offers an opportunity to determine whether the
somewhat higher risk trainees, particularly those who have
been outside the labor force and _those who hpe lost their
last eciployment and therefore may be of u ertain quality,
will adliist to the job and normal entry instr ction. This may
mean the chance at mote stable and bette paying jobs for-.
those whose careers- have been disrupted, or an^ opportunity
for entrants and reentrants into the workforcealbeit those
with more education credentials-7,0 get a chance to prove
theinselves. From this perspective, OJT is more of a screen-
ing device than a training ground. The one of three par-
ticipants who are not hired permanently are those who fail in
the try-out or find that ,the assignment does not meet their
expectations. Yet, the decline in the earnings gains from the

,

first to the seft.nd year after termination, in contrast to the
increase for classroom trainees, suggests that some of the
OJT participants lose their jobs and ,the "training" is not
transferrable, while the control group of equally employable

(
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individuals is able to eventually secure its own jobs with
time. The provision of an immediate job.is particularly im-

I portant to reentrants or entrants who are more likely to re-
main in the labor force when they immediately get work than
when they must search for their own employment.

I

r

Imeplications of the Interpretation
i

The interpretative framework, and its component con-
cepts such as sorting, credentialkng, job access, and try-outs,
as well as documented vi. potential ginployability, are im-
por,tant because of their broader policy implications. First,
these concelpts suggest why OJT is so hard to market to
erriployers. Participants are referred and the employer must /
'choose among them on the basis of documented employabili-
ty dimensions, i.e., they are risky to the extent that onk'
average they have characteracs which would usually rank
them below normal entry employees and their potential is
uncertain because they do not follow the normal entry
routes, for instance, being recommended by other
employees. With the hire, the employer assumes the ask that
the individual cannot "pick up the job" in the way normal
hires do, and the subsidy must cover this risk. To the degree
the job requires substantial training as opposed to mere
orientation, the employer assumes an even greater risk. To
overcome the employers' reservations, the delivery agent is
inclined to screen participants as much as possible so that
they meet the usual employability requirements of the job.
Unless the best of the referrals is within the "risk range"
coAred by the OJT subsidy, the employer will not even par-
sticipate. Ilut gien the difficulties of finding OJT slbts and
the clear evidence that they help participants, the delivery
agent may not want to jeopardize future placements and may
provide referrals well within the risk rangeproviding wind-
falls to the employerin order to assure future cooperation
and to get immediate res ts for their participants.
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If the public accepted the initial risk by payrolling the par-
ticipant during a limited try-out period, the employer would
have tabe subsidized only for extra training costs rather than
the hiring risk. The extra training costs for the individual
could be better determined because there would be some ex7
perience. It waldtt possible to take greater risks. It would
also be easier to piggyback on experiential sorting in work or
classroom training programs, since the delivery agent would
not hate to convince the employer that prior sorting had oc-If'-curreil
trVout. This approach would also permit a bet er identifica-
tion of what waS actually occurring on the wOrksite in terms
of training and relative to the Opacities of each trainee.

Second, the placement effect differs but is important
under all these processes. If classroom training doeenot lead
to credentials or measurable. skills, like typing speed, that

< .
can be tested by efriployers prior, to hiring, its effectiveness
rests on placement leverage as Well as the training
institution's reputation, which in the short-run may be af-
fected by publicity and linkage efforts, but over the long-run
depends tn the performance of the trainees that are placed.
If there is no sorting of completers and noncompleters based
on demonstrated acquisition of specific skills, then over the

, long-run the placement leverage and reputation will erode
and individual participants who perform most effectively in
training will not be able to translate their hard work and
ability into commensurately better jobs.

,

Improving potential but not documented employability
will help when and if the participant gets a job, but pays off

'INV certainly, when there is placement, particularly when
this accesses jobs with career potential where the individual's
abilities and newly acquired skills can be fully utilized.

Placement should become less necessary to the degree that
training can provide accepted credentials or measurable

1 3
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skills; however, these are likely to be discounted unless the
individual shares the characteristics and experiences usually
associated with these credent?als and skills, or has' other im-
pediments to employment. This will be particularly true
where an individual makes a "quantum leap"--for instance,
the dropouts who entered Job Corps and were trained as
customer engineers. It may be necessary even if there has
been substantial sorting, training and certification, to pro-
vide fOr a try-out or to exert a special effort to secure place-
meat so that the skills and credentials are accepted at face
value.

Third, credentials require longer training than is usually
provided, and more sorting as well. In order-to avoid hurting
those who lack the potential for a major advance, the ob-
vious solution is to use a base-level training activity to pro-
vide worthwhile aid to large numbers while identifying par-
ticipants with the greatest potential for long training in a se-
cond tier of activities. Placement in the first tier, for the ma-
jority' not moving on to the second, would cofitive to find
"better" jobs for those who are "better" but -not good
enough for advanced training, while helping the remainder
to simply find employment more quickly. In the second tier,
where the number pf entrants and completers would be much
smaller than in the first tier, substantial placement' efforts
would and could be exerted to assure employment in
training-related jobs in order to assure that the intensive in-
vestments paid off.

Fourth, improved skills mean little if not recognized and
utilized by employers. Recognition depends on identification
of comDetencies" acquired, documentation of the quality of
Me inputs which went into the preparatory experience, proof
that standards were maintained, and recognition that the
skills and competendes needed for specific jobs were, in
fact, proyided. If there are no "graduation" standards, if
the certification is nothing more than a claim that some
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training occurred, if the quality of the training is tuspect, or
if the competencies taught bear little relation to what
employers really want, the payoffs of training will be reduc-
ed, particularly over the longer-run when jobs will depend on
acceptance of the credentials rather than the leverage of the
CETA hiring subsidies and placement efforts.-

Fifth, the future implications of these interpretations are
ei;en more significant. The size of the available workforce at
any point in time, especially at the lower end of the
emptoyability distribution, is largely determined by .the
ntimber of entrants and.reentrants into the labor force. This'
number will decline dramatically relative to total emploY-
ment as the post-war babies age into the prime working years
and the participation rate of women levels off. The annual
rate of growth of the civilian labor force age 20 to 24 is pro-
jected to fall from the 2.7 percent annual growth rate for
males in the 1975-1979 period to -.1 percent annually be-
tween 1979 and 1985, then-declining -2.9 percent annually in
the 1985 to 1990 period. For all women, the rate of increase
in the labor force will decline from 4.1 percent to /.9 percent
and then to 1.9 percent. Employment grew 2.7 percent an-
nually over the second half of the 1970s, and 2.1 percent over
the entire decade. Anything close to this j6b growth would
drastically exceed the 1.9 percent total labor force growth
projected -for 1979Ao 1985 and the 1.3 percent rate for 1985
to 1990..

The impacts will be greatest at the entry level'. While there
may be large numbers of relatively well-educated thirty-year-
olds and women competing for mid-career advancement, the
pressures at the career entry door will be reduced, as well as
the competition for menial and casual jobs. Illegal or legal
immigrants may fill the latter need, but they are unlikely to
be allowed full access to the career-entry opportunities. The'
result is that many employers whose hiring policies are now
structured to take advantage of the excess supply of entry ap-

,
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plicants will either lower their usual entry standards,
regularize the career ladders so that the promise' of a ftqure
can be used to attract entry workers, initiate their own inten-
sive preparatory programs, work more closely with public in-
stitutions, recruit from areas with excess workers, increase
the pirating of trained employees and further protect their
own workers by compensation provisions and advancement
opportunities tying them to the firm. Past experience during
the tight labor markets of the 1960s and current experience
of industries and labor Markets having trouble meeting man-
power needs, suggests that a combination of all these
strategies will occur if labor miarket conditions change in the

'expected directions.

If more firms provide their own training and have to reach
into the high-risk pool, they will be much more responsive to
preparatory activities by publty institutions that screen and
provide some of the basic skills. More firms will be willing to
specify their requirements and work with institutions to
develop training programs targeted specifically to their
needs., Since they will have to take more chances in hiring,

, they will be more receptive to a try-out approach which pro-
tects them from some of the risk. Persons who are trained
and credentialed are more likely to find job's at higher levels
And have their credentials accepted even if they lack some of
the other characteristics now expected in applicants for these
better jobs. As, more firms train, there will be an increased
concern with other firms stealing their employees, and a
desire to limit this if possible.

The degree of change depends on many things including
immigration policies, military manpower needs,
technological change, foreign competition, and national and
world economic conditions. There is no crystal ball which
can accurately project these developments,. But all else being
equal, the labor supply chan&es that can be projected with
some certainty are massive. tmployers will not alter their
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behavior overnight, andythe degree of change will vary by in-
dustry, region and type of firm. But the market is enormouls-
ly adaptable and the directions of change should work in
favor of training which sorts and improves potential as well-
as more ambitious efforts to provide,s quantum leaps in
documented skills. On the other handAiraining that simply
accesses low-level, menial jobs will be relatively less
necessary or useful.

Management, Delivery and Decisionmaking

Local Variability

The local delivery system which accounts for nine-tenths
of trainees and more than seven-tenths of training expen-
ditures under CETA is characterized by enormous diversity.
There were 48\1 state and local jurisdictions designated as
"grime sponsors" (or CETA in fiscal 1980, that is, receiving
funds by allocation, planning for the use of these funds, con-
tracting and managing activities, monitoring compliance,
and reporting to the federal government. -Under the "com-
prehensive" component of CETA (Title JIBC) which
finance most local OJT and classroom training, prime spon--
sors haTe broad discretion to choose the types of participants
and the types of services.

There is substantial variability in how they exercise this
discretionparticularly in choosing between, job creation
and trainingas well as in the results they achieve. The stan-
dard deviation measUres th& variation around the mean;
there is la two in three Mance that any point in a given data
set will fall within a standard deviation on either side of the
mean. 'The coefficient of variation ,is the ratio of the stan-
dard deviation relative tO the mean and is an indication of
the relative dispersion of different data sets. A-higher coeffi-
cient iinplies more relative variability in one data set than
anOther. For almbst all statistically measured dimensions of
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prime sponsor decisionmaking and performance, the coeffi-
cients of variation are large.

Classroom trainees as share
Average

Standard
Deviation

Coetkient of
variation Among
1Prime Sponsors

Title !IBC participants 50% 22% 43%
OJT participants as share
Title !IBC participants 11% 8% 74%

Total trainees as share
Title.IIBC pirticipanti , 64% 21% 34%

Classroom training cost
per participant

OJT cost per participant
$I328
$1130

0
97

' 44%
42%

Percent Title IIBC participams
entering employment ' 40% . 14% 35%

Cost per placement Title !IBC $6308 ' $4572 70%

The enormous variability in prime sponsors" emphases on
training is not explained by the,variability in economic; con-
ditions or in the participants who are served. 'the two factors
expected to have the greatest impact on local decisions would
be the unemployment rate (which should affect the
availability of OJT assignments, the jobs which could be
secured through classroom training, and the relative attrac-

\tips .and n.L4d for job creation) and the youth share of Title
IIBC participants (since youth are usplly offered short-term
subsidized jobs and are Underrepresented in local classroom
training and, even more so, in OJT). Regression analysik
provides a way of determining how mdch one factor is af-
fected by changes in another variable when .the remaining
factors are held constant. It also provides a way of assessing
the amount of the variance in the orie factor which is explain-
ed by the variability' in all the other factors within a data set.
Regression equations which measure the relationship be-
tween the emphasis prime sponsors place on classroom train-
ing (as measured by the ratio of trainees to total fiscal 1980
Title IIBC participants) and their unemployment rates and
youth shares reveal that prime sponsors with significantly
above average unemployment rates or significantly above
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average youth shares are slightly less likely to emphasize
classroom training. But these two factors together explain
little of the variability in classroom training emphasis.
Neither do these variables have much relationship to, nor ex-
plain much of the variability in, classroom training expen-
ditures ag a share of total expenditures, OJT participants as a
portion of total participants, or combined OJT and '

classr6om training enrollments as a share of total
enrollments. To the degree/a relationship exists, prime spon-
sors with higher unemployment rates tend to undertake more
OJT and more total training. (hence less work experience)
than qltse with lower unemployment. By the same teken,
the unit -costs of OJT and clalloorn training are only
marginally related to unemployment rates or youth shares.
Prime sponsors with high unemploymenfhtes do not have
to pay substantially more to access jobs for OJT, and the
duration or intensity of classroom training which is related
to the cost per participant, is not substantially greater in high
uneniplpyment areas nor substantially lower when more
youth are served.

The factors which do seem to make a difference, even
after regression controls for unemployment rates and youth
shares, are the ,type of governmental unit making the deci-
sion, its size and regional location. Smaller prime sponsors
with a labor force of less than 200,000 and state governinents
sponsors are more likely to emphasize OJT under Title IIBC.

aller,, primes (100,000 or less labor force) and the large
ilties 0.00,000 or more labor force) are more likely to em-
phasize,classroom training, while states are less likely to use
this approach. Expenditures for training as a portion of Title
IIBC expenditures are lowest in the South and Northwest.
The cost per participant in classroom training is highest in

- large cities, counties and consortia, reflecting coSt.-of-living
differences probably as much as intensity differences. OJT
costs are, Lowest for the smallest, prime sponsors and for
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states. 'Prime sponsors which place a heavy emphasis on
training uhder Title IIBC also friphasize training under their
structural public service employment and youth programs.

Differences in participant mix and in economic conditions
are much more powerful in explaining the variability in out-
comes than the variability in training emphases and costs.
Differences in participant mixage distribution, race, sex,
and welfare recipient sharesdifferences in area condi-
tionsunemployment rates, economic growth rates and quit
ratesand differences in activitieson-the-job and
classroom training shares, average lengths of stay,and costs
per enrolleeexplained almost two-fifths of the variance in
prime sponsor placement ,rates under Title IIBC in fiscal
1980. Of these factors, the activities dimensionstraining
shares, lengths of stay and unit costshad the least impact.
For instance, more OJT contributed to higher placement
rates but a standard deviation increase in the OJT share was
associated with less than a fifth of a standard deviation in-
crease in the placement rate. In contrast, a standard devia-
tion increase in the unemployment rate was related to a stan-
dard deviation decrease in the placement rate. Yet the fact
remains that the placement success of a prime sponsor is not
foreordained by participant characteristics, economic condi-
tions or service patterns. Three-fifths of the variance in
placement rates was not explained by detailed regression
equations including a diversity of variables, suggesting that
much may depend on the management of and emphasis on
placement at the local level:

The Delivery Level Perspective

From the prime sponsor's perspective, the benefits of
classroom training vs. work experience are not as apparent
as the national impact studies would suggest. Prime sponsors
do not undertake long-term follow-up, nor do they attempt
to secure comparison groups in order to measure net im-
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Pacts. They focus, instead, on short:term Outdomes and the
gains froin entry to exit. Immediately at exit from CETA,
the employment rates for 1976 work experience participants
were higher than for classroom trainees (52 compared with
29 percent). At the three7month follow-up, the differential
was still in favor of work experience (52 to 46 percent). Even
though the work experience group4was more ,likely to be
employed a month before entry, its gains frbm entry to exit
were signifkantly greater than- for glassroom trainees, and
from entry to three-month post-termination they were about
the same. Work experience is also shorter and less costly per
person year, so More people cairtre served by the work ap-
proach. At the same time, the public gets back a useful social
product and locally-financed transfer payments may be
reduced during the period of participation since wages offset
welfare benefits while allowances do not. In other words, the
benefit-cost calculus is different at the local level, and the
emphasis on work experience is rational even if not socially
optimal.

Likewise, the case for long-ducation training is not as
compelling from the local perspective. In the first quarter
after termination, the percent of time employed for second
half fiscal 1975 classroom trainees who stayed between half a
year and a year was 46 percent, compared to 43 percent for
those-staying 30 to 90 days. The differential was 57 vs. 47
percent over the entire post-termination year and 66 vs. 54
percent in the second post-termination year. In other words,
a 90-day follow-up would not show the greater relative gains
made by the longer-term trainees. Based on prime sponsor
placement rates for trainees of varying lengths of stay, and
assuming costs proportional to length of stay, the cost per
placement recorded by the prime sponsor for the 30 to 60 day
training would be three-tenths that of training activities of
over half a year's duration. With local pressure to serve more
individuals, and Department of Labor pressure to reduce
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unit costs, it is not surprising that shorter training is em-
phasized.

Federal Rules and Oversight

The prime sponsors operate within the framework of
federal regulations and federal oversight. The "feds" teview
the activity plans prepared each year by prime sponsors, but
leave to local decisionmakers the choice among allowable ac-
tivities and among different subgroups in the eligible popula-
tion, as long as specified procedures are followed. The ex-
ception is the youth share requirement. The Youth Employ-
ment and Demonstration Projects Act of 1977 required that
prime sponsors maintain Youth seifice levels under Title
IIBC at the pre-YEDPA level.buidelines were introduced to
enfprce maintenance of effort, and these reduced the
downtrend in Youth shares whkh had been occurring eact
year since the implementation of CETA. The regression
results suggest, however, that there is vet}, little statistical
relationship between prime sponsor youth shares and their
overall emphasis on classroom or, on-the-job training, and
ffie impact results provide no reason why jobs should be
preferred over training for youths. There is still significant
local choice in the degree of emphasis on trainiAg.

The DePartment of Labor seeks to achieve year-to-year
improvements in placement rates and unit costs in
negotiating plans, but prijne sponsors may justify exceptions
in the plan or may seek modifications during the year. Ap-
parently, there is not too much pressure since the planned Ti-
tle IIBC placement rate approved for fiscal 1980, after the
modifiCation process had occurred, was below the level in
fiscal 1979 and only 1 percentage point above the level in
iscal 1978. The variance in planned placement rates or the

training shares is almost the same as the variance in actual
placement rates and training shares.
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The stick necessary to give leverage to the annual plan ap-
proval and goals-formulation process is the performance
review at the end of the year. After a top-to-bottom assess-
ment which considers goal attainment in the previous year,
prime sponsors are rated as either eligible for immediate
funding, as needing corrective actions over the next year, or
as havingous problems that must be solved before fund-
ing. UniortaVely, the quality of training is given minimal
weight in this assessment and no prime sponsor in 1980
received a serious problem rating because of training. The
only enforcement occurred when vocational education set-
asides were grossly underspent or training requirements
under HD not met, i.e., quantitative requirements establish-
ed in the law; but such issues involved only three of the 69
prime sponsors rated overall as having significant problems.
Process issues such as equal opportunity enforcement and
monitoring procedures have been the major concern of end-
of-year reviews and thus recdve predominant attention by
prime sponsors.

The federal regulations do not preclude long-term train-
ing. The regulations suggest that length of training should be
determined according to guidelines' provided in a Bureau of
Labor Statistics publication detailing requirements for dif-
ferent jobs. This source suggests that six months is the
minimum training period for ahpost any occupation in
which classroom or on-the-job training occurs under CETA,
and even in these cases there is a presupposition of basic
competencies which are frequently lacking for CETA par-
ticipants and which would require extra time in addition to
the vocational preparation. Since less than 1, percent of fiscal
1976 classroom training entrants stayed in CETA for more
than 450 days, the two-year limitation of training introduced
in 1978 (which allows for six months further of unstipeaded
training) cannot be considered an impediment to longer
co u rses . .
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The regulations do limit on-the-job training. In terms of
costs, outcomes and public perceptions, OJT is desirable
from a local perspective.. While prime sponsors have v_arying
success in securing employer cooperation, even the most suc-
cessful would probably like to do more. If a standard pro-

. portion of IIBC pdsrticipants in OJT were increased by a
standard deviation, i.e., to a level now achieved by the best
one-sixth of prime spo-nsors, there would still be less than a
fifth of Title IIBC participants in OJT. The problem, then, is
not so much the management of the compolknt, but its
design. Quite simply, the payments to the employers do not
compensate for the risk in hiring someone of less certain
qualifications and the paperwork involved. An experiment
with alternative subsidy levels for the hiring of disadvantag-
ed 16-19 year-old students has demonstrated that employers

N.... are responsive to higher subsidy levels, and that the response
, rate escalates when the participant is payrolled from CETA,

for a try-out period rather than hired first by the employer.
Ths evidence strongly suggests that a redesign of the OJT
regulations would be productive.

Federal Leverage Mechanisms

The federal measures which have most affected the level
and duration of classroom training are the supplemental
vocational education set-aside (6 percent of Title IIBC
funds), . the legislatively mandated training requirement
under public service employment (which was 15 percent of
Title IID PSE expenditures in fiscal 1980), and the HIRE
and Skills Training Improvement Programs (STIP) which
provided funds for on-the-job training and long-duration
classroom training respectively, but only to those prime
sponsors who could use the money and meet requirements.
The increase in the vocational education set-aside from 5 to 6
percent in the 1978 amendments, the operation of the STIP
program (supported with discretionary funds) and the PSE

1 1 0I (..,
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training requirements, also implemented in 1978, accounted
for all of the increase in local classroom training activity be-
tween fiscal 1978 and fiscal 1980. The Private Sector In-
Natives Program which established local Private Induitry
Councils (PICs) and set aside funds for "private-sector"
oriented activities has increased the share of funds going to
training, simply because work experience is deemphasized in
the funds allocated for PICs. The early results suggest that
the PICs are not having an easier time marketing OJT than
prime sponsors, and, hence, turn to classroom training and
transition services. The expectations that business participa-
tion in decisionmaking and the intermediation of a business
oriented group in the delivery process would make OJT more
attractive, placement easier and employer,cooperation much
more likely were unquestionably exaggerated. PICs may do

. marginally better than prime sponsors, and the increment
may be worth the cost, but more fundamental changes in
policies and practices will be necessary to improve the effec-
tiveness of local programs in private, sector placement.

1

i

Lessons front Job Corps

The Job Corps, operating under national direction and
drawing participants from all areas of the country, offers
several important lessons for the design and management of
training activities:

First;intensive investments per individual are only likely
when there is clear authorization and are only justified when
the clients are extremely disadvantaged and are provided op-
portunities for significant gains. To achieve these ends, it is
necessary to clearly specify both the service mix and the
eligibility rocus in the law and regulations, and to shift more
responsibility. to the national or perhaps state level rather
than locally, where there are so many pressures to both dilute
service intensity or to "cream" whenever significant oppor-
tunities are provided. The demography of Job Corps par-
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,
ticipants has changed hardly at all over the years and the
legislative stipulation of services has thwarted the attempts
by budgec cutters and crilics of intensive investments to trim
the sinew and bone r'ither than the fat from the pro ram.

Second, one of the most important factors beliri` e Job
Corps' impact is mobility. The program draws individuals
from areas of greatest needusually where institutions are
overburdened or nonexistentand provides exposure to
alternatives as well as a sense of independence. The number
of intercity moves for job-related reasons is more than twice
as high for Job Corps participants as kor controls in the 18
months after termination. Job Corps is the only CETA pro-
gram which is not localized. Most "national" programs
funded under Title III of CETA provide extra service and
delivery options which augment local activities but involve
neither recruitment from multiple prime sponsors nor,
mobility of participants.

. .,
Third, three-fifths-at Job Corps centers are operated on a

contract basis by private corporations or nonprofit organiza-
tions. Competition provides options. Where a contractor
performs poorly, another can be selected. .In contrast, it is
extremely difficult to suspend decisionmaking and manage-
ment authority of a local government unit. It is particularly
difficult to fire the local bureaucracies directing the pro-
grams. And where the same government units are responsi-
ble for deCisionrnaking and management, they are likely to
choose' the are easiest or safest to manage,
rather than wha ay be best fot participants. P.kirate sector
management per se is nofnecessarily more effectiveat least
this has not been the case in Job Corps, where nonprofit and
public managers of contract centers have done as well as
private corporationsbut the competition provided tky the
contract approach, the flexibility to hire and fire, the separa-
tion of program decisionmaking and program management,
have all proved beneficial. By the same token, there are

..
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economies of scale and the potential for specialization of
staff and standardization of management approaches which
result where priv.ate or nonprofit contractors operate multi-
ple sites. Operation of the larger Job Corps centers is as com-
plex as management of local employment and training ac-
tivities (the annual budgets are larger for some Job Corps
centers than for many prime sponsors), and the option is cer-
tainly one that should be utilized where local public sector
management has been deficient.

Fourth, the Job Corps system provides a complete spec-.
trum of opportunities ranging from special aid to the learn-
ing disabled all the way to college options for Corps,
members who advance rapidly, from vocational training in
janitorial work for persons unable tc; perform any other jobs
to multi-year training as computer customer engineers. If in-
dividuals cannot be served appropriately at one center, they
can be moved to a component at another. Instruction is in-
dividualized and self,Paced, while achievements are recorded
and rewarded. The standardized educational programs are
based around a diagnostic, prescriptive and progress
measurement system. Most available public and private sec-
tor materials have been screened and cross-referenced to this
system, so that there are a number of options to suit the in-
terests and needs of each individual. Likewise, training of-
ferings are based around competency-based achievement
standards for each vocation, with a record of progress for
each individual. Thus, enrollees are placed according to
ability or interest, can advance as rapidly, as possible, and
can compete for advanced opportunities available within the
system based on performance within the system. Financial
and nonfinancial incentives base on measured ac-
complishments increase the effort ø,f Corps members. This
approach is in marked contrast to CETA which offers a
"one-shot" treatment in most cases, with few incentives for
performance, no record of achievement, and limited oppor-
tunities for "quantum leaps."
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Fifth, all activities in Job Corps operate under detailed na-
tional standards dictating minimum qualitative and quan-
titative inputs. On-site reviews can then assure that input
standards are met. The use of a standardized competency
assessment and progress systems for the vocational and
-educational components allows comparison across centers.
Because there is the same essential mix of services from
center to center, enrollee surveys can be and are used to iden-
tify potential problems in components. Mast critically, with
costs negotiated and itemized by detailed component, and
with components relatively standardized, outcomes relative
to national norms can be used to assess performance.
Because the service mix and intensity of local CETA opera-
tions is so variable and because there are nO qualitative stan-
dards, it is difficult to get the same torciue on perforinance
measurement systems. Not 'surprisingly, the coefficients of
variation in Job Corps outcome measures from center to
center are far smaller than those for prime sponsor opera-
tions. The poor performing center operators, have few ex-
cuses, and hence low performers are subjett to*,., greater
pressures and are more likely to improve over time.

Sixth, recruitment and placement are the weak links of
nationally-directed programs such as jOb Corps, and they re-
gain more attention. Job Corps recruits through its own
system of contractors, usually state Job Services. Few prime
sponsors use Job Corps as a treatment _alternative on a
regular basis. Some enrollees could be better served in local
programs, while many paiticipants in local CETA activities
should be in Job Corps. Job Corps also has its own largely
separate placement system that works in getting completers
into jobs, but does not help dropouts and partial completers
for die most part (in contrast to local classroom training
where placement is more often provided to participants
whatever thick duration of stay). As a reiult, many Corps
members have depressed earnings during the first month or

6
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so after termination even though they eventually break even
or surpass like nonparticipants. This transition could be
eased if local prime sponsors had the responsibility of plac-
ing individuals sent off to Job Corps for training and subse-
qu,ently returning to the locality wrthout a job, and if they
were notified immediately or even before scheduled exit. In
other words, local activitie's must be better linked with
nationilly-operated programs. They must begin to operate in
tattdem as a system rather than as isolated activities.

1

Improving Policy and Programs

Needed Directions of hnnge

The detailed analys
ing and its impacts
sions: CETA (or
emphasis on traini
creation. On-the-job t
panded and the duration of insti
extended. Placement efforts sho
this training, with a focus on tra

s of all the facts and figures on train-
educed to some rather simple conclu-

ts swcessor) should be putting more
raliter than work experience or job

ning, in particular, needs to be ex-
utional training should be
Id go hand-in-hand with

ng-related placement,
particularly when there are substantial training investments.
Competency attainment should be emphasized and stan-
dards should be maintained for participants. Career oppor-
tunities should be available for those who prove themsehies
in the system.

The CETA system is not now designed or managed to
achieve these ends. This is a statement of fact, not a critique.
CETA's mission over the last decade has been, first and
foremost, to create jobs, which was probably appropriate as
the economy strained to absorb the exponentially increasing
numbers of youihand female labor fokte participants.
Evidence in support cif new missions and approaches has not
been available until recently. The decline in the 'number of
labor force entrants which will provide the imperative for
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change are only beginning to occur. Yet if past patterns are
justified, they also offer clues concerning ihe changes in
policy ana practice most likely to mov the system along the
paths which ace, in light of new evideice and emerging labor
market trends, now more appropriate.

7
Guidance for ,ocal Decisions

Decentraliziation and decategorization were initiated under
CETA in the belief that decisions about services, delivery
agents and participants could best be made at the local level
in responge to local conditions. Diversity wis both expected
and desired.-A planning system and procedural rules were
formalized to assure a fair And reasoned set of decisions,
placing primary reliance on a'n anal 's of labor market con-
ditions as a guide to local decisions it would be expected,
then, that areas with similar economic conditions or similar
target groups would tend to adopt similar choices among in-
tervention alternatives. RecOgnizing the crudeness of area
data as well as participants, service mix and outcome
measures, it is still surprising that the service patterns which
vary semirkedly beat little relation to either area unemploy-
ment ratesthe primary consideration in planning and
allocationor to the proportion of youth servedthe par-
ticipant mix variable expected to have the largest impact on
the choice of local service strategy. The local factors which
seem to affect decisions most are the structure of ,the deci-
sionmaking unit and the historical patterns rather than the
problems which are addressed. Certainly the findings
eliminate many of the most common excuses of prime spon-
sors, i.e., that training, does not occur because the "feds"
force too many ,youth to be served or that below average
OJT enrollments are necessitated by high unemployment, or
that pla4ement rates,cannot be improved because of the par-

/ ticipant mix or area conditions.
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A basic issne is whether local decisionmakers know best
what should be done in light of local conditions, and whether
priority should be placed on adapting to these conditions
rather than helping to move people where jobs and better
training are available. A rational local decisionmaker con-
scientiously assessing placement rates, costs and three month
follow-up results might rationally decide to emphasize work
experience, or to put two people through 20-week training
rather than offer one participant 40 weeks of training. From
the local viewpoint, the effectiveness differentigls do not
square with those estimated by the "ivory tower" national
impact studies. If, tire rational decision based on local
evidence is also expedient-r-for instance, helping to meet
public needs and reducing local payrolls through an em-
phasis orrwork experience rather than trainingall the bet-
ter! If residents must be placed in local jobs and if these are
scarce, the training options or payoffs may be limited so that
job creation and short training for menial positions is most
effective. It is not a condemnation of, the quality of local
decisionmakers to suggest that they may not know best in
certain contexts because their perspectives are in some cases
too limited, and the contexts may not be most appropriate
for the individuals who are served.

Refocusing Federal Oversight

Becaus'e of the difficulty in pinning down activities, ser-
vices, or outcomes, much less the interrelationships between
them, performance monitoring has been basically a ritual ex-
ercise. Where the diversity is so great because of local flex-
ibility and the lack of federal standards, it is difficult to
second-guess any local decision or to judge local outcomes.
Unlike Job Corps, where one center is very much like
another, and the activities are defined by a set of detailed re-
quirements for each element, the descriptors for local ac-
tivities which are used in the federally-mandated manage-
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.4.04.4ment information system are not very specifie and the -

tent standards for activities are almost nonexistent.
"Classroom training," even in a single prime sponsor, may
range from a few hours of motivational and char4ter
development activities to full-time occupational training for
a year or more. Outcome measures are not even tied to these
broad categories nor are the.individuals identified who par-
ticipate in any specific activity. The outcome measures are
also so vague that they tell very little about performance; it is
doubtful whether a "positive termination" really meani
anything and impossible to tell whether a "place ent" i
training related. Without the ability to medsure vhat ac-
tivities are occurring, without ctaioards about what stjuld,
as a minimum, go into each of these activities, and wit ou
outcome measures available by characteristic of participant
'and services received, it is impossible to make judgments
atiout whether the activities are adequate or the outcomes
appropriate. Hence, the federal oversight system focuses
neither on inputs and their quality, nor on outputs and their
meaningfulneSs, but rather on processes. Acceptable pro-
cesses do not guarantee and in fact may not even promote
wise decisions or positive results. For instance, the summer
programs operated by prime sponsors were acceptable until
recently as long as plans were filed and the nwnbers of par-
ticipants counted. Yet inadequate worksite activities, poor
supervision, and slack worksite standards were found in
recurring assessments by the General Accounting Office.
Beginning in 1978 the Department of Labor began to specify

"standards about what was required in worksites, provided
models, demanded specification of activities in worksite
agreements and used these agreements as an instrument in
massively expanded on-site monitoring. There were substan-
tial improvements in the quality of worksite activities as a
result of this emphasis on quality and on-site monitoring.
These improvements were documented by the GAO but were
no more visible in the management information collected by
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the Department of Labor than were the earlier shortcomings.
In fact, unit costs rose noticeably as a result of increased
management and monitoring efforts and more enrichment of
worksite activities. .

In a system which focuses on agg egates, and on quaOty
over quality, there is little incentiv or the prime sponsoi fo
develop high quality, intensive coiflonents. If these served
only a small proportion of participan s, -their effectiveness
would be completely hidden in a mass of numbers under the
cur-tent management information system. Likewise, the
"feds" could not easily assess intensive investment programs
locally. Despite the .massive paperwork requirements on
local systems, the management information system does not
collect the riglo inrormation needed to support local or
federal manageinent, ;or to promote either long-term training
or the progression of individuals in an orderly way through
the system.

The "bogeyman" of the heavy-handed federal govern-
ment squelching local creativity and dictating decisions turnsv
out to be a pussycat. There is no evidence that the federal
regulations or the feaeral oversight restrict the amount or ,
duration of classroom training undertaken by prime spon-
sors. The laW clearly allows for two-year training courses,
but local pressures res'ult in the broadest distribution of
limited resources. OJT is restricted because what is allowable
is difficult to market, but federal oversight is certainly not
the reason many prime sponsors do so little OJT. Yet if the
federal presence is largely neutral concerning the exercise of
local discretion over activity mix and design, the oversight is
not benign. It focuses attention on ritual processes while pro-,
viding no direction as to what is important. If the "feds"
cannbt or -do, not say what works or What the standards
should be, nor do they review quality, neither can the local
decisionmakers when dealing with politically connected local
delivery agents. Why create new training institutions or ap-\
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proaches when existing deliverers are clamoring for support
and there are no incentives and few performance or impact
standards for justifying alternatives? Why concentrate
resources when low costs and services for more participants
are favored by 6oth local politicians and federal monitors?
Why worry about relocation (which usually results in an out-
cry from some local residents and politicians) when planning
is focused on local opportunities, and procedural re-
quirements are focused on choosing between local delivery
agents? It takes all the ingenuity and resources available to
the prime sponsor to avoid the process pitfalls that will be
scrutinized in federal review, and to generate the plans and
modifications that have little to do with operational realities.

If more and longer classroom training is needed as-well as
more 'OJT, past experience provides examples of how this
can be accoinplishedto a large extent simply by ar-
ticulating what is wanted in sufficient detail, utilizing perfor-
mance measures whichtan identify whether it is being ac-
complished, and providing funds specifically for the desired,
purposes. More classroom training can be accomplished by
expanding the state set-aside or targeting local resources that
can. only be spent on training (i.e.,- the PSIP approach), by
requirements for training under work experience as in PSE,
or by an overlaid' competitively-funded program such as
STIP. Longer training can be accomplished by duration
specifications for these earmarked and extra dollars, by em-
phasis from the federal level, and by the use of management
information system descriptors that identify costs for
specific types of services so that false economies are not
achieved by simply shifting to less intensive activities within
broad service descriptor. Marginally more OJT can be ac-
complished by guidelines, set-asides or competitive funding
to areas able to move OJT dollars, but the real answer is to
change the formula to provide for "try-out" employment
before a hiring decision or training contract is signed with
the employer.

r
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These actions would focus federal policy, but would not
represent a reduction in local-control, since there are already

..
copious set-asides, categorical titles,, minimum spending re-
quirements and the like. The key is to align these re-
quirements so that they actiieve a coherent policy and pro-
vide clear guidance.

The real issue, th'en, is whether a consistent national policy
91 be developed and sustained. Currently the local CETA
system trip to do everything it is told to do, and make the
most rational decisions based on the evidence at hand, but
the directions are not clear and the locus of decisionmaking
inappropriate. The answer is not a new program model, or
more vigdrous performance monitoring, or redistribution of
decisionmaking authority, although all these steps may be re-

--quired. The need is 'rather to determine what we are trying to
achieve, to set long-range goals, and to choose the next steps
that will, with the least rupture to the present system, move it
in tAse directions.

The dramatic decline in labor force entrants projected for
the next two decades will create shortages of entry workers,
increasing the importance and potential of training. The
ends and means of the CETA system or its successor should
be reoriented in light of future prospects and the evidence
that long-term training pays off most. Training rather than
job creation should receive priority. Where jobs are provid-
ed, they should be ombined with and lead into training.
Participants willing and able to make a "quantum leap"
should be provided the Opportunity. Placement must be em-
phasized, particularly for long-duration training.
Mechanisms are needed to facilitate, mobility from high

r

unemployment and poverty areas. ,

Sagging proauctivity during the 1970s and the decline of
our relative economic growth taught us the dangers of stiort-
term perspectives, inadequate and erratic investments in
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capital and \ quipment, and wasteful use of scarce natural
resources. T e lessons are, equally applicable to human
resources. Th future of the economy and the social fabric
depends in gr at measure on our willingness to initiate and
sustain policies which will develop of those who have tradi-
tiona6 been dicarded and ignored, but who will be needed
more in the coMing decades.

At least on this one issue, the prescriptions to achieve equi-
ty and efficiency are coincident. Those who preach the
supply-side Gospel, as well as those concerned with
mitigating the inequalities which have proved resistant to
short-duration interventions, should be able to find common
ground in support of more intenive training investments for,
persons of limited employability.

.
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Baltimore, Maryland
The Rewards ofSound

Management and Planning
Gregory Wurzburg

Youthwork, Inc.

Introduction

The most important theme to emerge in the last decade of
evaluation and research centered on employment, and train-
ing programs is that the nuts and bolts of delivery
mechanisms can be as important as program design in deter-
mining the ultimate usefulness,of labor maiket interven-
tions. To be credible, an analysis of training programs needs
to examine what happens as well as why and how it happens.
This point has been driven home again in evaluations oft.,
labor market programs operated by local prime sponsors
under the Comprehensive ,Employment and Training. Act
(CETA). The variations in outcomes between different train-
ing strategies that, labor economics has taught us to expect
have been swamped by variations in management styles and
a host of environmental fors.

This evaluation of CETA training in the Baltimore
Metropolitan Area Manpower Consortium attempts to
analyze the context in which training is done and the rela-
tionship between that and the quality of training.

The Baltiniore Metropolitan Area Manpower Consortium
is alinost legendary in the short history of CETA. It has a
reputation for competence, effectiveness, and innovation.
On closer inspection, this author finds some blemishes, but is
convinced that the federal employment and training system
has a showcase in Baltimore that offers some valuable

147
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lessons for other CETA prime sponsors. Accordingly, this
report does not consider details of every aspect of the prime
sponsor's training operations. The scope of the description
and analysis was narrowed where it was logical and did not
jeopardize the important themes. -

The report focuses on "adult" training, which is to be
distinguished from training provided under separate CETA
youth programs. Although the report recognizes the broad
definition of "training" that Baltimore usesa definition
that encompasses almost every activity allowable under
CETAthe main emphasis is on occupational skill training;
the important exceptions are noted. Finally, the report looks
primarily a.Olonly the consortium-wide programs: excluding
certain smaller programs run within individual counties.

The author is grateful for the cooperation given by the
consortium managersand the various service delivery staffs;
it was essential. He is especially indebted to Marion Pines,

.. Director of the Mayor's Office of Manpower Resources, and
'her staffMark Horowitz, Joel Lee, and Marguerite Walsh
in particular.

The Prime Sponsor Area

The Baltimore Metropolitan Area Manpower Consortium
comprises Baltimore City and four surrounding counties:

*Anne Arundel, Carroll, Harford, and Howard. The prime
sponsorship serves an area of about 1,646 square miles and a
population of about 1.5 million. The population by jurisdic-
tion was:

Jurisdiction Population

Total 1,506,200
Baltimore City 789,700
Anne Arundel County 361,200
Carroll County 92,500
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Harford County
Howard County

146,200
116,600
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An estimated 12 percent of the population was eligible to
receiye CETA services in fiscal 1979. Nearly 8 percent of the
population was receiving AFDC, state or local public
assistance, and approximately 13 percent of the population
in the area was from families whose income was less than the
OMB poverty guideline. A quarter of the total population
was nonwhite, while slightly more than half of the city's
population was nonwhite. No figures were available for the
Hispanic population.

The Economy

The city of Baltimore and northern Anne Arundel County
are heavily industrialized and Howard County is becoming
increasingly developed with light industrial parks. Carroll,
Harford and southern Anne Arundel Counties are still large-
ly rural and mostly bedroom communities. The overall
character and well-being of the economy, howe er, is a func-
tion of Baltimore.

It has experienced a renaissance in the last- decade, thanks
to creative and energetic local leadership and a massive infu-
sion of federal money for mass transportation, urban
renewal, community development and manpower develop-
ment. It is no boomtown by sunbelt standards but in com-
parison to other large northeastern industrial cities, its
economy has been (loin well. Unlike those other north-
eastern urban areas, Baltimore's growth over the last 30
years has been steady and positive.

Baltimore's steady growth in labor market opportunities
belies the dramatic shifts in the composition of the labor
force, however. In the last thirty years, employment has
shifted away from manufacturing towards more service and
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government dominated occupations. This trend, which mir-
rors national.patterns, is expected to continue.

Political Governance

The relationships among the different Political jurisdic-
tions comprising the Baltimore Metropolitan Area M
power Consortium are fairly typical of ihe kind of rela n-

1

1 ships found in other CETA consortia. However, tliyiiistitul.
tional setting of the city's manpower operations, which is in-
tegral to the nature of the consortium's managment, is
atypical.

Baltimore City is the political hub of the manpower con-
sortium. While the resources available through CETA are
important to Anne Arundel, Carroll, Harford, and Howard
Counties, the programs are not as visible nor are they of as
much strategic importance to the local political decision-
makers. Representatives of the connties participate on the
advisory council to the consortium and are especially active
on the council's steering committee. But, by virtue of the
agreement under which the consortium was established at the
inception of CETA, .the counties grant a great deal of
authority to the Mayor's Office of 'Manpower lesourdes
(MOMR) in the day-to-day operations and in longer term
planning and direct contact with the Department of Labor.
Each of the counties receives a- share of services and in-
diVidual alrocations from the consortium's pot of money.
But, whether it is because the counties want to avoid the
potential embarrassmentAf running CETA programs, or
because manpower devgiopment simply is not high on their
local agendas, the counties' manpower administrators and
executives are willing to stay out of the limelight.

The consortium balance of power that has been dictated
.by the formal agreement of delegation of authority has not
been without costs. Baltimore County withdrew from the
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consortium at the end%f fiscal_1979 afterlears o ncern
over equitable distribution of funds and disagreement er
MOMR decisionmaking practices, strategjes, policies, a d......,
programs. But so far, the other counties seem to be conte t
with the status quo.

One question raised by the .Baltimore Consortium's ex-
perience with the internal balance of political power is
whether consortiums can work when more than one par-
ticipating jurisdiction has an aggressive: CETA agenda.
Although MOMR staff argue that the views and policies of
all jurisdictions are accommodated, Baltimore County's
withdrawal from the consortium at the end of fiscal year
1979 indicates that there are limits to how well the consor-
tium can accommodate more than one jurisidiction with
clear ideas on how to spend CETA dollarg. If this is true of
other consortia, it certainly raises questions about the merits
of independent consortium management relative to those
models dominated by a single jurisdiction, and tradeoffs be-
tween interjurisdictional peace and strong leadership.

,
CETA Funding

-
In '1979 only six other non-balance of state prime sponsors

received CETA allocations 'exceeding the Baltimore Consor-
tium. The consortium received a total of $82,899,520 in new
obligational authority under forinula allocations and.
$1,112,918 in discretionary funds. The consortiurn has also
received more than $42 million in obligational authority to
operate a 21/2 year guaranteed job program for in-school
youths thul high school dropouts living in certain areas of the
city. Baltimore also receives money from the governor's of-
fice for individual referrals to programs outside the usual
training network (Table 1).
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Table 1 CETA Funding for Fiscal 1979, Baltimore Metropolitan Area
Manpower Consortium

Source

Unspent from
previous

fiscal year

1979 New
obligational
authority

Unspent at
end of

fiscal year

Title IIA, 13-;"C $16,368,046 $2,664,729
Title 11D

_$2,293,110
22,042,044 2,106,427

Title IV 1,735,563 4,683,551 982,981
Title VI 39,156,212 854,744
Title VII 0 649,667 544,734
Discretionary
Governor's money

t
Skill training
and improvement
progi-am (STIP)

429,048

3,558,219

1,112,918

0 1,158,2'79
HIRE 756,105 0 488,696

Title IVYouth
incentive entitlement
pilot project z

(YIEPP) (a)

a. S42,826,314 total obligational authority through September 30, 1980, S22,000,000 spent
as of September 30, 1979,

Influences on CETA Operations

Two sets of variables affect training policies and Kactices
in Baltimore: those external to MOMR and beyond its con-
trolmostly relating to governanceand those internal to
MOMR and within its controlthose relating to planning,
development, and implementation.

'
External Factors

Some of what is good about the Baltimore training opera-
tions could not be transplanted to other prime sponsors
because it reflects a coMbination of governance ar-
rangements that are rare, if not unique to Baltimore. Prob-
ably the single most important tctor is the consortium's
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locus of political power, which is based squarely in the city
of Baltimore. MOMR, exercising administrative and
representational powers liberally delegated by the four coun-
ties in the consortium, is most directly accountable to the
mayor Of the city of Baltimore, an activist committed to im-
proving the quality of life in Baltimore. This works to the ad-
vantage of MOMR because Baltimore has a "strong mayor"
system of government granting the "mayor authority over all
city agencies, including the public schools. The mayor also
virtually controls the "independent" city agency responsible
for approving all contracts. The mayor is interested in the
employment and training programs and is not about to let
them be subordinated to narrow political interest, and sees
more political mileage in well-run programs. While the
governance artangements in the Baltimore consortium work
to MOMR's 'advantage, for sponsors where similar condi-
tions of political control and accoudability could never be
achieved, this fact may simply underline the influence of
politics on the effectiveness of CETA-. Moreover, this very
strength in Baltimore could also be its Achilles -heel. MOMR
operates at the pleasure of the mayor and his goodwill
undergirds MOMR's operations. But, just as MOMR has
benefited from the good' graces of what might' be termed a
benevolent despot, it could suf fer badly at the hands of a less
enlightened city leader. The enormous degree of flexibility
which permits MOMR to capitalize oritcreative thinking and
dynamic leadership could also lead to s t disintegration
following a change in local political conditio

The* Baltimore area political environment's i
MOM1I also highlights the tradeoff between o
fluidity4hat permits rapid adaptation for go
stitutionalization that may rigidly preserve
bad. MOMR' s organizational fluidity _h
ing its evolution. However, it is

fluence on
ganizational
or ill and in-

e good with the
served it well dur-
so clear whether
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MOMR's ability to change will make it resistant to the"
vicissitudes of the Baltimore City political agenda.

Other aspects of the governance arrangements also affect
the stability of the Baltimore Metropolitan Area Manpower
Consortium, although the.relationship is not so clear. The
consortium, which was set up at ,the inception of CETA,
depends heavily on the Mayor's Office of Manpower
Resources having a dominant central role. On one hand,
Baltimore City's interest' in participating in the consortium
seems to be premised largely on MOMR's having the
authority generously given it under terms of the delegation
of authority agreement signed by consortium members. On
the other hand, it is not clear how viable M,OMR would be
were it not for the resource base available to it, thanks to the
consortium. In other words, the -.critical mass of ad-
ministrative resources (staff, money, political discret n)
have required a scale of -opgration that is feasible only w. h
the involvement of other jurisdictions, which have been wi l-
ing to give up administrative resources and a degree of
authority over how "their" share is spent, in return for the
savings and convenience of having someone else do the lion's
share of the work associated with running C TA programs.
This raises another question about the value f the consor-
tium in Baltimore or an rime sponsctr area, and the forces
which hold it toget

Consortia have been encouIcged by the CongrOs and the
likpartment of Labor because t has been assumed .that,
though political jurisdictions are ot necessarily conter-
minous with labor markets, federal labor market interven-
tions would be more effective if they were. Creation of con-
sortia are encouraged as a way, therefore, of encouraging
delivery of .CETA services on a labor market-wide basis.
Economic theory, however, has not provided the glue to
keep corsortia together. Consortium bonuses and a readiness
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on the part of some jurisdictions to sacrifice some degree of
control for the sake of administrative convenience are, just
two factors that appear to be instrumental in holding
jurisdictions together. The implication is that if national
policymakers consider changes in consortium incentives,
they should not underestimate the importance of either of
these factors, especially the latter, in contributing to consor-
tium stability.

The idea of the necessity of a "critical mass" of ad-
ministrative capatity makes it more desirable for federal
policymakers to rethink the system of incentives for forming
consortia. Amendments to CETA have consistently increas-
ed administrative burden without always increasing the
resources to shoulder that burden. Since the scale of much of
that burden has not been related to size (all sponsors must
establish independent monitoring units and meet the same
reporting requirements, for example), economies of scaleare
likely within consortia. Lacking a dramatic reduction in ad-
ministratiye burden, federal policymakers might attempt to
create more compelling incentives for jurisdictions ib form
consortia, or at least differentiate administrative burdens ac-
cording to prime sponsor size. This might include, for exam-
ple, scaled down or less frequent reporting requirements.

Internal Influences

Many other variables internal to MOMR and under some'
degree of MOMR cantrol are more instructive about what
makes for effective prime sponsor training policies and prac-
tices. I

The MOMR Management Style. MOMR's style of control'
and policy is perhaPs the most pervasive ingredient in
MOMR's overall operations: there is a reason for practically
everything that is done and the way it is done. The planning,
contracting, and general management procedures and the
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organizational structure have evolved to serve particular pur-
poses. When changes are made, results are evaluated. If they
are not what wis expected and are not wanted, more changes
follow. Where there are unanticipated spillovers, they are
con.5idered and the original decision may be reevaluated.
What is important is that a deliberative process is followed
before decisions are made; there are procedures for ex-
ecuting decisions and there is follow-up to assure implemen-
tation and assess consequences. .

Management Amid Crisis. The difficulties that prime spon-
sors encounter in planning are practically germane to CETA.
Uncertainties and delays associated With authorizing legisla-
tion, appropriations, and publication of regulations all
create a climate in which it is ddensible and occasionally
prudent for local administrators to make no decisions or
defer them until the latest possible, moment.' MOMR must
live with ,tke. same vicissitudes, but managers cope better
than most other prime svonsors by preparing contingency
plans and hedging bets. It is a riskier style of operation than
the wait-and-see approach found in more conservative spon-
sorships, but it has the support of the mayor, no doubt part-
ly because it has not yet led to any major calamities.

Yet ,MOMR is the exception that proves the point that
uncertainty in the CETA system must be reduced. MOMR is
able to cope only because of somewhat extraordinary staff
competence, a supportive political environment, and prob-
ably, luck. Taking away any ingredient leaves a situation in
which CETA can become a political liability that is tolerated,

. and whose damage, is minimized by keeping it at an arm's
(----iength from the political center ofower. To the- extent

CETA is used as a countercyclical tool, life for prime spon-.
sors i likely to be as uncertain as the economy. But stability
is possible in other areasas observers have stated
repeatedlythrough muti-year funding for the non-cyclical
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CETA activities and a greater sensitivity in. Washington to
the perils of playing "Crack the Whip" with changing
regulations and budgetary brinkmanship.

Thve Ithilortance.of a Local Sense of Direction. Local contrOl /

(and good management sense) is not enOugh, though.
AROther important factor in MOMR's training operations is
substantive polity. content. MOMR's sense" of mission goes
beyond either narrow political interests or compliance with
the plethora' of mandates from USDOL. Organizational
goals atld policies provide a frame of reference_for inter-
preting mandates from both local and federal authorities.
The Baltimore prime sponsorship does not have a reputation
for being responsive to whims of the USDOL regional office
because there te in-houle agendas that also must be met.
By the same token, the prime sponsorship has been ablt to

, withstand certain local pressures by countering them with
well-articulated policies and procedures.

Not only are there reasons for resisting outside pressures,
there are also means. MOTvIR is staffed and led in a way that
encourages decision and policymaking on the basis of merit.
Staff is enormously important in permitting this because it is ,
well-qualified and experienced. Half the senior staff havei
work(td together in the Mayor's Office of Manpower
Resources since before enactment of CETA. Individually
they almost all have firsthand experience in administration,
planning, and direct client service§. There is fairly goo
stability at lower staff levels as well. The reasons given for
the.stability are interrelated and might be both causes and ef-
fects of stability; they include good morale, competitive
salaries, opportunities for career development, and a sense
of protessionalism. . .

These are ,not the kinds of ingredients that can be
.

/ .....

transplanted 'readily to other primt sponsors. Big they are
worth noting because they go hand-in-hand -with the.kind of

1 /
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institutional stability that is possible only over time arid only
in an accepting political climate. Federal,mandates can help
buy stability with §table funding. 'But to the' extent the
federal hand causes institutions to be out of step with local
priorities, local political support is jeopardized, and with it,'
the opportunity for institutional continuity.

Aside from the style and philosophy of MOMR's Manage-
ment, other factors especially importan't in affecting the
prime sponpr's performance include:, what training is of-
fered, who 15rovides it, who receives it,. and how those deci-
sionS'are made; curriculum; job placement; and relationship
with the Department of Labor (Table 2). /
Table 2 Enrollments for Fiscal 1979, Baltimore/Metropolitan Area

i Manpower Consoitium

'

Source

...

.

On board
Sept. 30, 1979

Cumulative new
enrollment
fiscal year

1979

Enrollees
carried over'

from previous
year

Title HA, B, C 2,115 13,383 2,058 "TA

Title IID 3,519 4,646 654,
Title IV c 1,407 2,322 1,734
Title VI 2,978 4,882 360
Title VII
Discretionary
Governor's money 310a 245 277
51:1P 188 202 2521

HIRE . 73a 109a , 4-5

Title IVYIEPP 152 13,89.513-

a. As'or September 30; 1979.

b. Includes enrollments since start of program itiearly 1978.
,

Training Decisions' .

M MR's training decisions revolve around three ques-
tions: what training is to be provided, Who is to provide it,

, ,
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and who is to be trained? At any one time MOMR offers
training in roughly 25 occupational areas as well as in basic
educational skills and job searchAetention. The list of oc-
cupational areas has approximately doubled since the incep-
tion of CETA, partly in response to shifts in the occupa-
tional mix of the Baltimbre labor force. The Skill Training
and Improvement Program (STIP) and the private.industry
council (PIC) spending CETA Title VII money have been in-
strumental in permitting MOMR to extend the occupational
skills-repdrtoire into new and growing occupational areas by
providing net new funds for training and increasing
MOMR's contracting with for-profit training firms.

MOMR has expanded its training offering into higher
technology occupational fields in response to changing labor
market demand, a management philosophy that has en-
couraged flexibility, and federally imposed incentives which
have encouraged training in occupational areas where
placements are more likely. The continuin& high placement
rates experienced by MOMR traineesusually exceeding 75
percentreflect the quality of training programs' curricula
and placement efforts. But the direction of change is
necessarily requiring more highly qualified trainees. It also
seems likely ta.be pushing MOMR more directly knto a posi-
tion of duplicating training' offered by firoprietary institu-
tions. The increasing presence of such institutions as training
subcontractors to MOMR bears this out. One implication of
this trend is that if MOMR is not providing services that are
unavailable otherwise, it becomes more important that e.
MOMR assure that the SIrvices.go to clients who might
otherwise not receive them..

Another lesson from MOMR's experience is the impor-
' tance of new money in producsrkge. Even in a system

as flexible and receptive to new ideas as MOMR, the expan-
sion of occupational offerings has been the product lalkly
pf new money. Net additional funds aiiailable under STIP,

1 C
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Titles VI, and VII, for example, have provided the resources
which have permitted new kinds of training without cutting
back training in more established areas.

What Training is Needed?

In deciding what trailaing to provide, staff utilize the usual
sources of labor market information such as the Employ-
ment Service and the Bureau of Labor Statistics to determine
the occupational areas in which labor market demand
justifies training. Another important source of intelligence
on labor market conditions is the network of labor market
advisory committees which represent, among others,
employers, unions, and trainers. Those, committeesone for
each occupational area or clusterings of related occupational
areasadviv on the nature of the market demand for new
workers and the kind of training that is appropriate. Since
the introduction of the Skill Training and Improvement Pro-
gram (STIP) and the increase in private sector involvement
through Baltimore's private industry council, changes in
MOMR's offerings of occupational training have needed to
be more open-ended to branch out into new occupational
areas. To meet this need, MOMR has turned to rely increas-
ingly on requests for proposals to stimulate new ideas from
the training community, instead of approaching possible
training contractors on the basis of a pre-established agenda.

Though federal pregsures for greater use of requests for
proposals were not a credible framework for justifying new
policies (and different deliverers), it is not unlikely tfiat the
use of such open bidding processes can also ease the pressure
for reconsidering established policies.

Who Should Train?

MOMR contracts with private nonprofit,, private for-
profit, and government.agenc,ies (including community col-

.
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leges),to provide training. There is no evidence of MOMR at-
taching a great deal of weight to the type of deliverer, per se,e
but because of certain other MOMR policies, the bias at the
margin favors for-profit deliverers. In a machine skills pro-
gram, for example, MOMR made a point of contracting with
a private firm because it is a major employer in the Baltimore
area. More generally, though, the bias favors for-profit
deliverers because they dominate the training field in the
newer, "high-tech" 'occupational areas into which MOMR is

,trying to expand.

FrQm year to year, the choice of service deliverers is
premised on the assumption that unless evidence based an

er MOMR's performance indicates otherwise, trainers can be
assured of continued business. The funding level is not
guaranteed; but the assurance of continued funding at some
levelcontingent on satisfactory performancehelps build
stability and continuity into the training infrastructure.

Who Should be Trained?

In certain respects the choice of who to train is given the
most attention in.MOMR. Enrollment in the occupational
training program is selective; would-be trainees must meet
entrance criteria for reading and m th skills as well as some
specialized criteria needed for parti lar training programs.
MOMR takes pains to assure that t e criteria are valid and
relevant to the particular training regimen. But, in fact, be-
tween the criteria and the fact 'that trainers can screen out
half of the qualified clients referred for training, the occupa-
Clonal skill training programs prove to be fairly selective in
who they accept. Clients in the occupational skills training
programs have 'higher levels of educational achievement
from those in 'other activities and better work histories
(measured in terms of length and wages of previous employ-
ment).

r
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There are three reasons for the selective enrollment
policies that MOMR practices in its occupatiohal skills trairr-
ing programs. First, MOMR managers will not in-
discriminately enroll anyone in skill training; would-be
trahlees cannot learn new skills if they are functionally il-
literbite, for. exampleSecond, MOMR is selective because it
uses performance contracting for most of its occupational
skills training. When contractors are paid on the basis of ab-
solute performanceplacement of trainees in jobsand not
relative performancegains in skill performance, for ex-
amplethey have a compelling interest in "creaming" refer-
rals to select the most qualified, motivated, and job-ready.
The Department of Labor's emphasis on absolute outcome
measures reinforces MOMR' s performance standards.
Third, MOMR's willingness to be selective about who gets
into occupational skills training also stems from its efforts to
please employers, because such training is geared more to
meeting employer needs than to meeting clients needs.

MOMR compensates for selectivity in the occupational
skills training programs by referring someiclients with low
skill levels to PSE jobs that can impart skills. The rationale is
that the PSE jobs have training content which, though less
structured, is better adapted to the needs and capabilities of
clients functioning,at low levels of educational achievement.
Other clients with low levels of educational achievement or
barriers to employment are referred to job searcWretention
and basic educational training. But the clients referred to
training other than occupational skills traning clearly are at
a disadvantage. MOMR's own evaluations how that these
clients do not fare as well- as those going through the
classroom training and on-the-job training. Moreover,.
MOMR has no systematic approach to channeling the lowdr
achieving clients into occupational skill training, once they
have had more basic assistance and are capable of 'earning
more sophisticated job
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Though plans call for providing a sequence of activities
for more MOMR clients, certain factors work against it.
Both work experience and public sermice employment are
now integral components in MOMR's overall training offer-
ings because thiey are important deelopmental steps that
provide progressively more structured training to clients
needing the most help. Unfortunately, statutory restrictions
on length of client enrollments in these activities prevent
their use as one link in a long term training plan. Conse-
quently, MOMR can offer only a limited sequence and dura-
tion of developmental services; this might be satisfactory for
clients close to being job-ready, but it is likely to be insuffi-
cient for clients with multiple barriers,to employment. r-
thermore, the USDOL's use of per-enrollee and r-
placement costs as the basis for evaluating costs favors
minimization of those costs and hence discourages long term
participation by the most disadvantaged clients.

MOMIt's policies regarding what kinds of clients receive
what kinds of services can be seen as a rejection of the
popular assertion that CETA is for the worst-off. In fact,
while MOMIrs policies do not hew to the rhetoric associated
with CETA, they are very responsive to the incentives and
disincentives b ilt into DOL's management of CETA. If the
Congfess an 'epartment of Labor are serious about CETA
serving c tents with severe or multiple barriers to employ-
ment,, both statutory and regulatory.changes are needed to
permit prime sponsors to choose between providing limited
services to large numbers, of eligibles, and providing more in-
tensive services to smaller numbers. At a minimum, litnita-
tions on duration of participation must be relaxed when ser,
vices are provided as part of a plinned developmental se-
quence. At the same time, the basis for ,evaluating prime
sponsor costs should be changed from per-enrollee to a per-
period of service basis. Client outcomes should also be
evaluated in terms of relative gains and not absolute out-
come Measures, as they presently are.

1 7
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'Twixt the Cup and the LIP: The
Matter of Execution'

Planning in MOMR is, More effective and useful than
usual because it is articulated with operations. The top
managers' experience in both functions has prevented "plan-
ning" from becoming ari isolated function; plans are turned
into a contract package which becomes the basis for
negotiating services ang monitoring deliverers' performAnce.
This arrangement has more firmly institutionalized
MOMR's past planning efforts to unify planning and Pro-
gram development in a way that forced program implica-
tions to flow from what otherwise could have been rather dry
and abstract plans. Finally, MOMR's use of p;erformance
contracting creates a "market" for training program outpqt;
by making payment contingent on successful completion by
trainees and plaCement in jobs, MOMR is able to reinforce
the connection between planning and implementation.

. -
It is hard to argue with the success of MOMR's planning

and development practices. For that reason alone they
deserv'e scrutiny. But they are also noteworthy because they
are somewhat at odds with much of the conventional wisdom
about what constitutes "good" CETA management.

First, MOMR's Warming is mostly incremental, accepting
previout policies and practices unless there aq compelling
reasons for changes. But the policy of minimal change does
not reflect a lack of affirmative policymaking. Rather, it at-
tempts economy of motion in a state of local CETA practice
in which fine-tuning rather than massive overhaul is more
appropriate. MOMR top management deliberately avoids an
annual top-to-bottorri feview of all spects of operations

,/ because it is felt that labor markets, contractor capacity, and
resqufce levels will not change dramatically from year to
year.

1 73 0`)
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After the federal government's bad experiences with an-
nual top-to-bottom planning under zero based budgeting,
public administrators have learned that incremental planning

-toes have some viitue. Forlexample, the 1978 CETA amend-
ments relaxed requirements that had required a complete an-

. nual plan from prime sponsors; now a more limited annual
plan is submitted to indicate significant operational objec-
tives and amend, if necessary, a more permanent master
plan. .

But MOMR's experience is not an unqUalified endorse-
ment of incremerital planning. Rather, it indicates that in-
cremental planning works when a sound, long term plan and
underlying objectives are in place. A danger that both prime
sponsors and DOL officials overseeing prime sponsors
should l aware of is that incremental planning in a badly
designed stem can be nonproductive or counterproductive
when it merely fine-tunes a dysfunctional system.

A second feature of planning in MOMR that is some hat
at odds with "good" CETA management is the lack of at-
tention given to developing the advisory capacity of its plan-
ning council. The formally mandated planning council is not
ignored, but the staff do not see it as a valuable institutional
asset, and members or the council do not see it as the best
forum for influence. MOMR has chosen instead to rely
primarily on its labor market advisory committees and its
private industry council as sources of input frim outsiders.
MOMR's network of labor mttrket advisory committees
predates CETA, although the number of occupational areas
on which committees advise has .increased. The advisory
committees have served a qumber of valuable purposes.

\ They have served as a means for corroborating information
on labor market demand collected from more traditional
sources (the. Employment Service and the Bureau of Labor
Statistics, for example) and as a souTce of information on

1 1
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occupation-specific training and experience requirements for
would-be workers. The committees also provide a forum for
a number, of community voices where they can advise on the
issues in which they are well-versed. Finally, the committees
provide a methanism by which participantsprivate
qmployers, in particularcan have a sense of ownership in.
MOMR's programs. Because of the success MOMR has had
with its advisory committees, the Department of Labor's
regional office has not betn insistent about getting the plan-
ning council more actively involved. Although Baltimore's
private industry council has not been- in place for long, the
PIC has effectively carved out an ative advisory role for
itself and is also assuming responsibility for private-publii
sector bridge activities.

Experiervt so far with the CETA advisory councils,
documented elsewhere, clearly indicates that their role needs
to be re-thought..Requirements for the councils were sritten
into the law as a way Rf forcing state and local government
officials to give voice to members of the community that
might be ignored otherwise, and to create a channel for the
flow of outside ideas for CETA of ficials to consider in plart
ning and evaluating their operations. Yet analysts studyink,
CETA have delivered a virtually unanimous verdict that the
councils are ineffective relative to the time, effort, and
resources invested in them.

MOMR's experience is instructive on two counts. First, it
shows that in even a relatively well managed prime sponsor,,
an advisory council is of limited usefulness. Second, it shows
that an outside advisory group representing a cross-section
of interests can play a real and useful role in the context of a
more structured decisionmaking environment.

The main lesson from Baltimore with respect to advisory
councils is that, at the very least, Washington policyniakers
ought to permit a variety of advisory council models.



167

Operational Components in MOMR

MOMR goes to great pains to assure that there is a full
range of training services to meet the range of client needs.
Yet, though MOMR managers argue that client needs can be
met by the range of services offered, other factors build in
biases that can work against easy client access to services.
Alniost all the occupational skills programs and virtually all
the job search/retention and basic educational 'skills pro-
grams are tun on fixed cycles with pre-established starting
and completion dates. MOMR's fixed curriculum approach
is not costless. Managers point out that individual assistance
is possible, but self-paced lparning in the occupational skills
program is not feasible oyf a full-scale basis. The fixed cur-
riculum makes it all the more imperative that would-be
trainees be screened to assure they have the requisite abilities
to keep up with the training program. Furthermore, while
fixed cycles and starting dates make it easier to manage the
programs, it means that clients may have to be put "on
hols' until a new training course starts. The fixed whedules'
also make schedulinf participation in different programs
more difficult. MOMR's job search/retention and basic
educational skills programs are designed to accommodate
more self-paced learningThey, too, have fixed starting
dates and schedules for coMpletion, but. the curriculum is
better adapted to meeting particular client needs and actual
completion time varies from client to client. .1

To the extent MOMR and other prime sponsors may find
themselves, in the future, under pressure to serve more
severely disadvantaged clients, sponsors maf find themselves
trying to serve a less homogeneous cliente.le,"making it less
feasible to run fixed cycle training programs because the
trainees will require a wider range of individualized attention
and services. It is not poSsibl)e to compare the merits of fixed
cycle programs to open entry-open exit programs in

1 0
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Baltimore because the latter are used in only a few cases of
employability skills training. To better evaluate this
tradeoff, Washington policymakers ought to determine
whether fixed cycle training is more effective than open
entry-open exit; if it is, any mandate to serve a wideti cross-
section of client needs ought to take account of changes in
the cost-eTctivehess of training.

Placement is another important feature of MOMR's train-
ing programs. The occupational triining programs (in-
cluding on-the-job training) have the highest placement rates
of any of MOMR's employn'ient and training activities, with
about three-fourths of all trainees being placed. Placement
rates for persons in less structured training activities, such as
public service employment jobs, are lower, though still better
than the national average. A large part of the success of the
occupational training program can be attributed to the fact
that placement is done using a "client-based" approach in
which training program instructors and counselorsthe peo-
ple who know the trainee capabilities bestcontact
embloyers and develop jobs. This approach capitalizes on
the extensive contact many of the skill trainers have with the
employer community. Until fiscal 1981, clients in the other
training activities (including those transitioning out of PSE
jobs) were placed in jobs by means of a centralized job
development and placement office that scoured the employer
comniunity for vacancies,. and then referred clients against
those vacancies. Because it put distance between the job
development and placement functions, that style of place-
ment.was not well-suited to "negotiating" with employers
bout bona fide job requirements, providing employers with
an accurate profile of client skills and experience, or
matching client and employer interests. Starting in fiscal
1981, all job development will be modeled after the client
based approach used in occupational skills training pro-
grams.

I
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MOMR's experience with job development offers impor-
tant lessons to those prime sponsors struggling with finding
jobs for conwleting trainees. MOMR has tried both a
"client-based" approach that more fully accounts for client
needs first, and a job-based approach that focuses on job re-
quirements. It has found the former approach is more likely
to keep both the trainees and employers hiring them happy.
But MOMR has also capitalized on the access to the
employer 'community that a broad spectrum of contract
training institutions peovides. This means that training
deliverers should be judged not just on their training capaci-
ty but their likely access to the job market.

The Response to Changing
Economic Conditions

According to conventional economic theory the best time
to do occupational skill training is during economic lulls,
because the economy does not have to sacrifice production in
the short run for increased future prbductivity. But in the
world of CETA, the dictates of economic theory are
swamped by the intrusions of a less than perfect world and
the sometimes heavy hand of the U.S. Department of Labor.

Theory fails partly because MOMR (and other CETA
prime sponsors) is training clients who are not likely to be
sacrificing productive time to engage in training; they ex-
perience unemployment and underemployment even in the
best of times. The preMiartilat USDOL puts on placing
trainees in jobs penalizes skill training during economic
downturns. The effect of this factor would be mitigated if'
USDOL did not try to compress training and placement into
a short period of time (within a year). But the time horizons
for CETA prime sponsors as well as trainees in need of
employment are necessarily short. MOMR evidence cor-
roborates other evidence that trainees do not want to get in-

(
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volved in long term training programs because they need im:
mediate employment. MOMR avoids long contra& cycles
be use of newly imposed limits on enrollment in Work ex-
perièçce and public service employmentmajor components
in ma y MOMR training programs. Because of the way the ,

regional office enforces regulatory limits on carry-pver from
one fiscal year to another, MOMR is also limited in, writing
contracts tha, straddle fiscal years. Consequently, the .
natural preference is .to Steer training resoures ibto short
term training in occupational areas in which the current de-
mand for new workers is strong.

In the opinion of observers, diversification of the
Baltimore economy makes it more resistanf to cyclical swings
than most cities. When there is a softening of.demand in cer-
tain occupational areas, MOMR responas by 'cutting backon
training ,capacity ih-e affected areas and may relax the job
placement gdals that training deliverers must meet in order
to get paid. For exarAple, M'OMR cut back on welding train-,
ing when Bethlehejn Steel, the largess area employer;began
laying off workets. More recently, some of the building
,trades projects have encountered great difficulty in placing
trainees in jobs, ind are preing for lower pladernent stan-
dards. .

It is hard to use the effects of the-last recession as a lasis
for judging MOMR's training, policies during recessions
because the organization has changed so much since then
and because or the enormous build-up in public service
employment that was also going on at that time. It is argued
that the '1976-1977 build-up of public service employment
diverted energies in MOM R away from gearing up training
programs in anticipation 'of the economic recovery, and
towards the more pressing problems' of developing public
service jobs at* Placing clients dn them;

.4.
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Because the CETA countercyclical Kograrns so far have
been in the form of incleased job creation, the question of
h4w much training MOMR would undertake with non-
cat'egorized countercyclical funds is largely academic,
leading to moretspeculation than solid policy proposals. The
question of what to to with expanded tiaining funds (with
no option to fund public service ployment) is less
academic, and there is specifiC MO R exivrience as a basis
for speculation.

. .

Net new training mdney lzas had two identifiable effects in
the Baltimore Consortium: stimulating new programs and
spurring institutional change. One important determinant of:
the effects new money has _is the pace at which it must .be,
spent. For sudden surges a new moneylike that occurring
under the 1977 Economic Stimulus Actthe imperative is to
spend quickly, leaving little opportunity for development.
MOMR managers feel that ihe best contingency plan for this
kind of neW money is to rely on the training infrastructure
already" in place. This indhides .expap oion of existing pr-
grams and start-up of new programs already "on the shelf"
with much of the developmental work already done. This
(cind. of expansioq occurred recently whe'n one of MOMR's
youth program allocations Was increased and a limit 4vas im-
posed on carry-out, thus forcing increases in spending rates.
Under both the Skill Training and Improvement ',Program
and tilt/Private Sector Initiatives Program (Title VII), there.

. was both more time and a mandate to broaden the focal in-
frastructure. Under the fbriner,-institutional changes occur-
red in /he form crf 'new tiaining contractors being added to
the training infrastructure; in the latter, change occurred id
the form of increased private sector participation in planning

'certain CETA activities.
,

.
MOMR` managers would like to attempt exPansion of

uPgrading and retraining. They feel that upgrading and .

retraining programs, where they work, can spur important

,
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, , estructdral changes within cOrporate job ladders. Yet, in 1980

,
only 16 enrollees were served under Title IIC. Part of. the
reason for underutilization of Title IIC may be a slack
economy. Retraining during a recession may be socially op-
timal, but it is not optimal at corporate-le41 profit centers.
Underutilization of IIC prpbably also has much to do with
.the rstrictive regulations governing it. MOMR managers
' feel that although Title IIC is intended to improve produc-.
tivity through retraining and upgrading, the regulations
thwart' that purpose by ,restricting eligibility to clients in
dead-end entry level jobs. Title IIC retraining is restricted to
employees with bona fide layoff notices andlittle prospect
fOr recall, circumstances in which employers are likely to
have little interest in new skills. Furthermore, employers in-
terested in -government subsidies for retraining activities can
get 50 percent of a new employee's wages paid for nder an
OJT contract, while they can get only 40 percent pal under
IIC. Finally, IIC enrollments might require different intake

4 procedures. Although some,counties in the Baltimore Con-
sortium rely on the employment service fot- intake, there is
no systematized procedure in the counties, nor an intake
system in the city, for id6tifying employees on layoff, or
those in low level, dead-end jobs. These administrative im- -

pedirnents could be eliminated by MOMR. But the other
problems associated with IIC and its accompanying regula-
tions reqUire action by the Congress and USDOL.

' What Can Reallylkinke CETA Work?

Without a doubt, ,the single mostimportant force driving
NIOMR is the organization's own sense of purpose. MOMR
is a local creature serving a local agenda. If it could not, the
political base in the Baltimore mayor's office and the sur-
rounding counties pould erode. But this has implications fbr
the influence of the U.S. Department of Labor. Thelcases in
which federal initiatives produced positive to

1 SI
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have been accompanied by net increases in funding. Both the
Ici-ll Training and Improvement Program (STIP, Title III)

and,thel:Private Sector Initiatives Progran-i (Title VII) helped
broaden the MOMR training infrastructure and introduce
training in different occupational areas. But regulatory
changes without additionel money have, not surprisingly,
beed accepted grudgingly. The requirement for the indepen-

, dent monitoring unit, for example, while not far astray from
certain MOMR intertts in oversight, specified compliance
in a way that produced some friction between MOMR and
USDOL; that friction appears-to have done nothing to im-
prove the effectiveness of the IMU. Similarly, the idea of in-
dividualized development plans was not alien to MOMR, but
the regulatory requirements for such plans were not readily
compatible withInor an improvement on) MOMIts own ar-
rangements. Federal initiatives in this form are ptobably
more objectionable simply because they limit MOMR's flex-
ibility, while initiatives like STIP or PSIP may come with
their own rules, but because they represent additional
resources, increase MOMR's flexibility,

If the experience in Baltimore is to be instructive about
anything, it is on the way WaMtington should view the rela-
tionship between the national agenda ,and the multitude of

.local agendas present in any_ federal grants-in-aid program.
To the extent "CETA works" in the Baltimore area, it is not:

because MOMR is k handmaiden to the Department .of
Labor. Rather, it is belcause l<40MR has a local agenda that
is being pursued in a way that is compatible with the Depart-
ment of Labor's own agenda.

- .
Congruence between federal and local priorities is not

necessary for CETA to be effective; compatibility is. The im-
plications of ,thi can be enormous. It meens that, in fine-
tuning CeTA, the ederal focus should be o'n: I) helping
prime sponsors deve op a local agenda, and 2) evaluating
any federal changes h respect to whether they increase or

0 1 .t
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decrease the ability of CETA. to accon-imodate two sets of
objectives. In the case of the first point, the Department of
Labor and the Congiess must be willing to move away from
requiring plans that are uniform in f ormat and respond only
to the terms of the federal notiqns of what CETA should do.
Prime sponsor plans shoeld, for example, be- able to
legitimately incorporate iiwtitutional self preservation goals
as well as service delivery arrangements that- arei mutually
beneficial to both prime sponsors and other city g6vernment
agencies. "Plans and modifications could then be judged
against the interaction of two sets of priorities, not just one
set of federal priorities.

Obviously, this means that the Department of Labor needs
to have the, capacity to oversee individual prime sponsor
operations carefully enough to evaluate individual prime
sponsor plans in a way that accounts for the entire context of
prime sponsor operations.

Unfortunately, the Department of Labor has been ill-
prepared to do such a careful job. It has neither the needed
number qf staff nor depth of experience. Yet without that
supPort only two courses of &erns seem possible.

In one course of events,lhe Department of Labor and the
CongLess could ba4 off theirAgenda, letting prime sponsors
do what.they want with minimal regard, for ,federal goal's. In
the other course of events, the fedftral establishment could
steamroller over local priorities, squeezing them out as
consideration as the Department of Labor implements
CETA. Under this approach, Washington would mandate
cookie-cutter plans that would be the same for all prirhe
sponsors.

The first case is tantamountito leaving' money on the
stump and running. The second ase requires prime sponsors
to serve as simple extension o the Depaftment of Labor.
Neither scenario is politically ac eptable. But one or the

1 S 3
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other seems likely if there is not a federal commitment to
make the CETA partnership the symbiotic relationship it
was intended to be.
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Dallas, Texas --

The Burdens of Prosperity

nnert

McPherson
iversity of Texas

In fiscal year 1980, the City of Dallas will spend a little
over $10 million in CETA funds' providing training; public
service empl,Qyment and related services for eligible, clients

within its corborate boundaries. Because of the 1978
CET amendments and the city's own interest in targeting
on those most in need, program resources are focused on the
low-income unemployed; however, this emphasis is nov
matched by an aiiprOriate mix of training and related ser-
vices to equip the clients to compete effectively for the
semiskilled and skilled jobs available in the area's labOr
market. Though Da 11 enjoys an environment free of many
of the familiar institu ional constraints affecting CETA pro-
grams in most urban settings, it operates a prodam not
significantly different from thaeof other cities with much
less favorable conditions. Rather than providing long term
quality training programs to develop the knowledge and
skills of the hard-core unemployed the city serves, it con-
tinues to fund short term, low-cost training programs to
serve as many individuals as possible. Why has Dallas not 4'
used its flexibilities under CETA to develOp a traininig, pro-
gram that's more beneficial t/their clients and to employers
in the community?

The Local Envirownent
r,

City government in Dallas is a tex,tbook exainple of the
strong manager-council model. The mayor and- members of
the city council are the elected representatives responsible for
making the policy decisions; however, the city manager, as
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the chief executive officer, runs the city. He is in the Pivotal
role of making recommendations to the,council and im-
plementing their decisions. The current manager has been in
the job nearly eight years and is recognized as one of the
most powerful figures in city government. Under his leader-
ship the city has gained a national reputation as one of the
best managed in the country. The council and manager take
pride in -.their successful applicatioxi of private sector
mpagement practices to city government.

The Dallas Citizen's Council (DCC), ail organization corn:
prising some of the most wealthy and influential business
leaders in the country, makes,the major policy decisions for
the city. Its primary objective is creating a local envirohrnent
where the large corporations can prosper and continue to
grow with a minimum of interference from government. The t
current mayor and a majority of the council members were
dependent on the DCC for endorsement and finan6a1 sup-
port for election and.remain-responsive to the wishes of the
special interest group. The underlying values of the leiders in
the local power structure are apparently very conServative.
Their econornics is laissez-faire, and there is a strong "em-
phasis oriindividual self-sufficiency.

Economic growth in the Dallas area suggests that tk city
fathers may have the right approach. Since the mid-1970s
redession, real per capita income has groWd at about 3 Per-

cent a year, when the national economy was stagnating. Over
the past decade the city's population, currently estimated
from 865,000 tO900,000, has not expanded as fast as the na-
tional average, but the small cities adjacent to Dallas'have r

grown 10 times the city's rate. About 33 percent of the city's
population is minority, with blacks at 25 percent arid
Hispanics maleing up about 8 percent of the total.

According to Texas Employment Commission (TK)
reports, the Dallas labor force has grown at an annual rate of
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over 5 percent since 1975, and the growth fn employment has
more than kept pace. The unemployment rate for 1978 was

. just over 4 percent; for 1979, only 3.6 percent. Though the
rate in the summer of 1980 isigain over 5 percent, it is not
expected to stay at the high level.

r

While these statistics reflect a strong and expanding
economy, the benefits of growth are not distributed equally.
According to t e city's CETA plan almost 17 percent of the
city"s population are members of families with incomes
below the poverty level. Over 40 perceni of the blacks live in
poverty. Unemployment rates for minorities are mcge than
twice those Or white's, and for particular stibgroups of the
unemployed, like youth, the differences are even wider.

Overall, however, the economic picture is bright, and the
demand for workers remains strong. Labor market informa-
tion from the TEC and the North Central Texas Council of
Governments identifies-shortages over Wide spectrum ofis
occupations. In construction, manufact ing, and the ser-
vice industries there are acute shortages in occupations such
as draftsmen, edgineers, bricklayers, machinists, computer

...

programmers, electronics technicians, nurses, secretaries,
. 'and typists. Help-wanted ads in local newspapers also reflect

a strong demand for unskilled workers for jobs in the secon-
dary labor market.

.

v

,
Local 'employers ageessively compete for good

employees;. billboards on major hipways feeding into Dallas
invite workers to call Texas Instruments for a good job;
help-wanted posters are displayed in the windows of
bysinesses; and major corporations advertise outside the
areaand sometimes outside the countryto attract
semiskilled and skilled workers. The general feeling on the
strecet, from 9ab drivers to lawyers, is that ayyone wanting to
work can fifid a job in Dallas.

-.,
..
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The CETA program in Dallas, especially after the 1978
amendments, is seen as a federal prograth with more poten-
tial liabilities than benefits for city government. As a CETA
prime sponsor the city sees itself responsible fdi a controver-
sial program fraught with continuing accusations of poor
management, fraud, and abuse. With private employers ac-
tively recruiting workers, subsidied training and public ser-
vice jobs programs are viewed as competing for the available
labor supply and therefore contributing, rather than helping
alleviate, problems in local labor markets. In July 1979 the
cou4i1 seriously considered terminating the city's involve-
MerifT in the program. Apparently, a rash of negative
publicitymostly direcur at the management practices of
minority based organizations having CETA contracts with
the citywas too close for comfort. Only after lengthy
deliberations where city staff made major commitments to
improve program management and contractor performance
did the council defeat a resolution to terminate the city'k
CETA grant from the Departbent of Labor by a vote of six
to five.

Ovo- the Past year the media and the city council have
given less attention to the program. City staff have taken
steps to improve management, and recently hired aApublicin-
'formation office'r to create a positive imag for CETA. The
present calin, however, shOuld not be interpreted as any
groundswell of support from the council for the human
resources- objeciivelpf the program.-

In this environment the city manager is primarily in-
terested in making sure that CETA funris are efficiently
managed. Apparently, for the CETA staff in Dallas this
means devsloping elaborate systems and procedures for pro-
cessing federal funds through city government to agencies
under contratt to provide services; keeping the manager in-
formed so that he is never surprised; making sure that there

tare no mistakes; and keeping things relatively quiet.

1



181

Progiam Planning and Operations

Management of the CETA program in Dallas is divided
between the city and its program deliverei-s. The city council
andmanager make the major policy and program decisipns
while the Office of Human Development (OHD)organiza-
tionally a pall of the city manager's officeis responsible
for Orogiom planning, contracting, monitoring and evalua-
tion. The city contracts with other public, private, and non-
profit agencies to provide program services. .

For fiscal 1980, the city had $19 million available under a
variety of CETA titles and programs. About $14 million was
programmed, and of that amount, little more than $10
million will be spent (table 1).

Almost all of the CETA funded triining is in the adult and
youth components funded under titles II-B and IV. Two ex-
ceptions supported by public service employment resources
amount to approximately $600,000: a work-experience pro-
gram including limited vestibule trainingthat the city -inop-
propriately calls pre-apprenticeship traini9g; and a career
'development program providing job-search training (table
2). ,

CETA eligibility criteria, combined with the target groups
set by OHD pfanners have definitely focused program
resources on the low-income unemployed. High school
dropouts, disabled veterans, public assistance recipients, ex-_

offenders and the. handicapped are identified as special
groups to be served by the city's programs.

The training dey,ery system is made up of over 20
organizations, fund d to provide a wide range of training and
related services in luding outreach, intake, referral, basic
education, training,"wçrk experienie, support services, job
placement, and follow- p. Privateon-profit agencies-11
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Table 1. Planned ,Eipenditures and Objectives for CETA Programs, by Component, Fiscal 1980: City of Dallas

Program component
Planned

expendithres

Program objectives

Number to
be' served

Percent
Positive

terminations Placementt

Totals . er $13,899,877 6,385 73 60
Adult employment and trainine 4,757,039 3,402 73 64
Youth employment and trainingb 3,151,310 1,543 82 . 51

Private sector initiatives 944,677 ' 600 76 67
Public service employment (title 1I-1)) 2,852,982 420 70 60
Public service employment (title VI) 2,193,869 420 65 59

'a. Excludes sect. 204 vocational education funas and program activity.

b Indudes an estimated S2 million in expenditures and 81 planned enrollments in the summer youth employment program.
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Table 2. Adult and Youth Training Plan Under CPA'', by Activity, Fiscal
1980: City of Dal1as .

ActivitY
Contra&

levelb Percent
Number to
be servedb

Total
Classroom training
On-the-job training
Work experjence
Centralized services
Printe sponsor's

administration" '

$5,831,025
3,233,243

750,463
489,000
626,500

731,819'

100
56
13

8
11-

12

..

"

3,733
2,858

555
320.

,

a Figures exclude the summer youth employment program and two training programs
funded from public service employment resources.

b Figures will not match those on the presAis table Si to differences between numbers in
the'prime sPonsor's plan and those in agency contracts. T

of the 20dominate the system accounting,for 54 percept of
the $4,5 million available for contract services in 1980. Five
public agenciesother city departments and two gchool
districtsreceive 36, percent, while four private for7profit
firms have dnly 10 percent of the funding.

The city is atte,mpting to.centialize some service deliveries,
9utreach for all CETA funded Craining' Program's' is provid-
ed by a single agencythe Dallas Urban League (DUL). In-
take, dssessment, and referral serviCes for the system are.now
centralized through a cOntract with the city's Martin Luther
King Center (MLK). OrganizatiOns such as Operation SER,
Opportunities Industrialization Center (OIC), and Dallas In-
dependent School District's (DISD) skills center riroVide
classroom training, jobdevelopirrient and placement services,
serve as additional intake and referral .centers and condnct
30-day followup on all their enrollees. The American GI.
Forum has a contract' for longer term followup of par-
ticipants at 3, 6, and 12 months afterthey leave the pidgram
(table 3).

-AY

'1 1



7

1

I.

*

/
/

184 -
Table' 3. Major Service Deliverers' and Activities Under CETA, Fiscal
1980: City of Dallas .

.
Delivery agent Funding Activity

Operation SER $589,583 Basic education
Bilingual clerical training
On-the-job training..
Work experience

Opportunities Industrialization 516,461 Basic education
Center (OIC) Career development

s.

Vocational training

Dallas Housing Authorityb 500,000 Work experience
Vestibule training

Dallas Independent SLool 460,698 Basic education
District (skills center) Career development

Vocational training

Mtrtin Luther King Center 414,000 Centralized intake,
0' assessment and referral

Support services
Dallas County Community 300,000 Work experience

- .
Action Agency

a. Agencies with service contracts of S300,000 or more. .. . .

b. OHD staff call the DNA's program a pre-apprenticeship program, however, it is morc
appropriately classified as a work experieme program which includes some vestibule train
ing. . r

Three types of training are available for CETA enrollees:
basic education, vocational training and ca'reer developpent.
Basic education, career development, and most of the voca-
tional training are provided in a classroom setting with more
than 75 percent of, the participants erved by two school
districts, OIC, Operation SER, and the city's perskifinel
department. The other classroom training enrollees are
spreail among- six smaller contractors, ipcluding the four
private for-profit firms. Vor 1980, nine agencies are pro-.
viding classroom training in than 15 occupationalareas
(talile 4). The remainder of th vocational training is provid-
ed through on-the-job training with contractors such eas the

1 9 2
s

*
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National Alliance of Business (NAB) and Goodwill In-
dustries.

Table 4. Classroom Training Under CETA, Fisdal 1980: City of Dallas

Number to
Delivery agent be serveda

,
Wilmer-Hutchens Independent 275
School District

Operation SER

Dallas Independent School 480
District (skills center)

r
i

Occupational area

Basic education

400 Bilingual basic education

!

,

Opportunities Industrialization 420
Center (OIC)

,

Operation SER ' 140

City of Dallas
(personnel department)

Nurse's Aide Academy

American Trades Institute

Homeand Apartment
Builders AssociatiOn

Assessment and Assignment
Unit of Dallas

Clerical
Auto mechanics
Auto paint and body
repair

Combination welding
Production machine
operator ,

Air conditioning,
refrigeration & heating

Clerical
Keypunch,
Secretarial science
Computer programming
Auto mechanics
Auto body repair

Bilingual clerical

520 Truck driver training

168 Nurse's aide

50 TV repair
Offset printing

75 Carpentry
Artartment maintenance

107 Individual referral
(multi-occupational)

a Figures will not sum to the number shown on table 2 due to the termination of one
deliverer and difference between the numbers planned by OHD and those in agency Lon-
tracts.

/
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Management reports for the third quarter of fiscal year
1980the latest cumulative information availableshow
the program operating well below planned expenditures
(table 5).

Table 5. Actual and Planned Expenditures for CETAa Through the Third
Quarter, Fiscal 1980: City of Dallas

Prograth.component Plan

Actual

Amount
Percent
of plan

Total $7,536,930 $4,125,295 55
Adult employment 2,826,009 2,185,243 77
and trainingc.

Youth employment 765,945 426,050, 56
and training

Private sector initiatives 341,970 48,744 14

Public service employment 3,603,006 1,465,208 41

a. Excludes prime sponsor administration, entralized serNices and %,oational education
services funded under sect. 204.

.1

With the exception of public service employment, where
recent hiring brought enrollments to 97 percent of plan,
CETA program enrollments reflect tre same pattern as .ex-
penditures while positive terminations and placement are on-
ly half of those planned. Job placementsat 81 percent of
the positive terminationsreflect the city's high placement
goals, the availability of jobs in the area, and unattractive
options such as going back to school or entering military ser-
vice.

Clients in the city's program are young, relatively
uneducated and primarily black with the distribution among
various program components about as expected. Youth pro-
grams serve higher percentages of women and blacks without
basic education credentials, while public service ethployment
serves slightly mores, white, older and better educated per-
sons. Similarities in the demographic characteristics of par-

tfro'
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ticipants reflect stricter eligibility requirements in the 1978
CETA amendments, the city's emphasis on targeting on
those most in need, and the kinds of' people applying for ser-
vices. CETA enrollees in Dallas tend to be people with
several barriers to employment who calm& hold a job even
in a tight labor market. They need extensive help to over-
come their cultural, psychological, physical, transportation,
and child care problems.

For adult end youth training components, expenditures
and enrollments, though closer to plan, reflect the same pat-
tern as the CETA prouttm as a whok. Classroom and on-
the-job training are lagging, while the small and often
mOgned work experience program is operating 'at 97 percent
of pfanned , expenditures and 90 percent of planned
enrollments. In contrast, classroom training Rograms are
operating with expenditures at 71 percent and enrollments at
61 percent of those planned for the third quarter. Based on
this performance, the costs of positive terminations from
classroom, training are averaging over $4,600, and the cost
per placement is $5,300, muclitigher than anticipated by the
city.

While contractors are likely to meet their enrollment goals
for 1980, they will not achieve their planned numbers 6f
positive terminations and placements.

The Quality of Training
and Related Services

OHD reports provide information on the number of
enrollees, positive terminations and placements by occupa-
tional training area and on average wage gains and retention
rates of terminees by training contragtor. While all of this
data is potentially useful for measuring the level of training
and the relative efficiency of the city's contractors, it does
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not provide insight to the quality, appropriateness or effec-
tiveness of the training.

There ate also technical and methodological problems
with the Dallas training system and with the way information
is thered and organized that limit efforts'to assess pro-
ram's. For example, wage and retention data is not aliailable

by occupational training area for OIC and the skills
center.the two largest deliverers of vocational training. For
these agencies, the information is also not related to the
characteristics of the clients in the various training areas. A
second problem relates to the absence of an3, kind of a con-
trol group for comparing post-program experiences 'of the
trainees in the Dallas program. Without coinparini the in-
come and employment experience of the clients with their
cdunterparts not receiving training, it. is impossible to
measure program 'effectiveness. Without relating wages at
placement and retention" data to client characteristics and oc-
cuRational training areas, if is impossible to make valid com-
parisons among ;rarious kinds of training for the different
client grotips served.

Several of the occupdtional training areas apparently do
not have quantified trainirig objectives, and, except for
minimum reading and math skills, clients are not pre-tested
to determine their knowledge apd skills. It is difficult,-
therefore, to objectively evaluate 'the quality -8f training in
the Dallas CETA program.

With these limitations one cannot go beyond making sub-
jective judgments about the apparent quality of the training
inputsfacilities, equipment, curriculum materials, instruc-
tional staff and length of time a client spends in train-
ingand related services. A June 1980 on-site review of
seven of the 13 agencies providing training revealed the
followi,ng: -
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The qUality of training and related services provided by
OHD contractors varies widely.
The trairking is short term, providirig some enrollees ac-
cess to entry-levelj obs that are, for the most'part, in the
secondary labor market.
With the_ exception of clerical, auto mechanics and
nurse's aide, the training areas are far below their goals
for expenditures, enrollments, positive terminations and
placements. Pressures on contractors to make their
goals are adversely affecting the quality of training.

Variations in the quality of training 'are best illustrated by
three agencies promiding clasroom training: .the Nurise's
Aide AcademY (NAA), the OIC, and the Dallasindependent
School District's skill center.

The Nurse's Aide progiam is the best small training pro-
gram. Through effective outreach, it surmounted problems.
of un`derenrollment. The five-week program provides
classroom training in combination With clinical instruetion in
a nearby hospital. The facilities and equipment are modern,
and the instructors are qualified registered nurses. Instruc-
tional materials are\well-written and adapted to the student's
educational level and procedures and equipment used in die
training. According to OHD reports, almost 90 percent of
the trainees were placed in jobs, Znd about 75 percent were
still employed a year later. Average hourly wage gains at
placement were 95 cents--Lfrom $2.75 to $3.70 per hour.'

In contrast, the OIC program provides open-entry/open-
exit training in three skill clusters: a computer cluster with
keypunch and programming, a clerical cluster with clerk-
typist and secretarial training, and an automotive cluster
with auto mechanics and body repair. Basic education and
career development classes are integrated with each skill
cluster to provide training-related reading and math, GED
preparation, English as a second language (ESL), consumer

rjt.1
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education, communications,,eand orientation tO work. The
average length of stay in training is about 12 weeks.

OIC training is done by qualified and dedicated staff in a
converted trucking facility with only minimum renoation.
The staff are partially demoralized by reductions in funding,
their physical surroundings, and the limitacions of the pro-
gram; but they remain committed to providing quality train-
ing for enrollees. Except for the clerical cluster, the classes
are got full. The center appears to be operating 70' or 80 pei-
cent of potential. .

The ready availability of jobs requiring no training, low
training allowances, and minimum levels of support services
for enrollees all make recruitment and retentiOn difficult.
Many enrollees will not stay .in training long enough to be
counted as positive terminations. OIC dropouts are averag-
ing more than twice the level expected, while placements are
at only 53 percent of the goal. In addition to its goal for in-
direct placements, the city required OIC to make an addi-
tional 325 direct placements with no increase in funding.
0IC soon odiscovered that few job-ready individuals were to-
be found in the eligible population without a massive recruit-
ment effort, which would detract from its training objec-
tives. OIC probably will meet enrollment goals for the year,
but not those for positive terminations and placements.
Average wage gains reported ft5r those employed were 77
cents from $3.26 to $4.03 per hour.

Although the quality of OIC's training varied, they have
attracted severely disadvantaged clients and adjusted the
training curriculums to their edUcational level. Thus, the
training is relevant, but its short duration and the lack of
modern equipment do not equip enrollees to coMpete effec-
tively for jobs in the pkimary labor market, though some
trainees undoubtedly gain access that may allow upward
mobility over time.
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The Dallas Independent School District's skills
centerthe designated vocational classroom
facilityprovides training and related services in six voca-
tional' clusters: clerical; auto Paint and body repair; auto
mechanics; welding; production machine operation; and air
condition' g, refrigeration, and heating. ^

The sk lls center is the best equipped multipurpose training
program in ehe CETA deliVery system; has qu'alified staff,
modern equipment, and well-desigried curriculums.
However, like OIC, it. has underenrollment and low place-
ment rates. Through the third quarter of fiscal year 1980, the
center achieved only 85 percent of planned enrollments
beca4e of recruitment Problems an ,high dropout rates.
Positive terminations and placement are far below expecta
tions with cumulative placements foD the period at 57 percent
of the goal. Average wage gains at placement were 61
centsfrom 53.36 to S3.97 per hour. .

Relatively, the quality of training provided is good. The
skills'center has the potential for an excellent program, Ina is
limited by both the city's concer with numbers and low

-average costs and a disadvantaged clientele unprepared for
more sophisticated training. With .the aception of the
clerical cluster, the center appears to be operating at only 50
to 60 percent of its potential. No goal extept cumulative
enrollments is likely to be Met.

MLK and each of t.4 training deliverers are responsible
for providing training related services such as intake, assess-
ment, referral, counseling, and'support, services. However,
beyond listing the services to .be provided in agAncy con-
tracts, the city has no standard specifications concerning the
nature and extent of the services. As a result, the amount and
quality of the services are very uneven. Fomexample,
counseling services vary from three full-time social workers
and one employment counselor at the skills center, to infor-

ONO
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mal family-style counseling in the nurse's aide program, to
no services at all at. the National Alliance for Business'

, (NAB) on-the-job training program. At NAB there is strong
emphasis on Self-reliance: If situations arise that demand
counseling, participants are referred to MLK.. ,

Overall quality of training and services a dlient receives
depends primarily on the ffforts of individual contractors to
overcome the city's apparent ladk of concern and the limita-
tions it imposes on the delivery system. This environment
pushes community-based organizatidns without other
sources of support against the wall. They meet enrollment
goals, btu the quality of instruction suffers. Without outside

.s-upport, they are forced to offer the same or fewer occupa-
'ti onal areas each year. Unaer the Dallas system, they cannot
use CETA funds to buy training equipment, or renovate
facilities to expand training. Staff ate underpaid, existing
facilities are inadequate, and equipment needs updating. .

Training in some of these organizations resembles thepover-
ty programs of the 1960sthe commitment is there, but the
resources are missing. In spite of good attitudes of the staff,
the environment does not engender Teelings in the trainees
that things are going to get much better. Quality tends to be
found either in training components with low investment
costsbasic education, OJT and the ..nurse's aide pro-
gramor in programs that are partially subsidized by otjler
sources, such as the skills center or OIC's computer cluster
supported by IBM. .

. .

As for the relevance and effectiveness of the training, most
of the cowtractors have adjusted their program materials and
instruction to accommodate the education, skill level and in-
terests of the clients. However, because of the city's interest
in short term low-cost training, they are unable to spend, thc .
time required to provide the knowledge and skills in occupa- \I
tional areas allowing their graduates ,to compete effectively

6
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r the semiskilled and skilled jobs available in the Dallas
abor market. The city's plan for fiscal year 1980 proposed
that, of the 1,900 to receive classroom training, 800 were to
be enrolled in occupational areas where the length of training
is five weeks or less, and only 150 were to receive instruction
in areas requiring 24 week or more. The occupational train-
ing areas funded bore little resemblance to the list of priority
occupations identified early in the planning process. Of the
16 top-rated occupations, only two were proposed for fund-
ing; several of the lower-rated occupations were included,
but the majority of the training was planned for occupations

.., ..----.--not ranked.

/ trqajor Influences on 'Training
-.., \

The nature and quality of CETA training in Dallas is a
function of decisions made bY the federal government, the
prime sponsor, and the contractors providing training.
Responsibility for success or failure, therefore, cannot be
assigned to any one level of government or single agency; it
must be shared by all. Under the arrangement there are
several major factors affecting training programs in Dallas:
the nature of federal-state-local relationships;,city m'anage-
ment of the program; and the nature of the local delivery
sys tern.

Federal-State-Local Relations

By design, CETA formalized a new set of intergovernmen-
tal relationships significantly increasing the authority of
state and local governments to plan arid operate programs.
Although there was a major power shift, the federal govern-
ment retairied responsibility for., setting broad program ob-
jectives, developing regulations, approving local plans,

11.,.. monitoring, and evaluating progr'am performance.. There
are, however, several problems ih the CETA version of

(
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federalism affecting the nature and quality of local training
programs.

From the beginning the, roles and relationships of the
major actorsfederal, regional, state, and local govern-
mentsweremever adequately delineated.
Legislative amendments and administrative changes
h kept the delivery system in a -acnstant state of flux.

he Departmept of Labo4has not maintained a consis-
nt policy framework drat sets priorities among pro-

g am goals and establishes the relative importance of
p ogram effectiveness, administrative efficiency, and
regulatory compliance.
With the exception of 'its emphasis on low-cost
placements, the Department of Labpr focused on
developing compliance and process-oriented goals, per-
formance criteria, and rewards syatems rather than
output-oriented systems.
Few prime sponsors had the critical management
capability to accept the responsibilities and take advan-
tage of the opportunities available under block grant
funding.
Before the delivery system was in place, CETA became
the avenue for massive Countercyclical public jobs pro-
grams and a series of new categorical initiatives.

The CETA system is primarily a federal-local one, leaving
,prime sponsors with few incentives for developing working'
arrangements with the states. Managing the CETA program
in Dallas involves minimal contact with three state agencies:
the Department of Community Affairs (DCA); the Texas
EdUcation Agency (TEA); and the Texas EMployment Com-
mission (TEC). In each case the relationshipis the result of a

..--iegislative requirement or financial incentive. OHD staff see
all of the relationships as detracting from, rather than con-
fributing to, quality of local training programs. They must
be continued to comply with CETA requirements and access
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funds from the state agencies; however, staff feel that the
1es the state agencies and State Manpov;er Service Council
knw about local programs, the better.

The coordination of CETA with other, training and
employment activities, beyond the legal requirements, has
not occurred. The state is in a weak position relative to the
local prime sponsors; the governor's discretionary funds
klave been used largely to fund a variety of special projects;
ind the state agencies operate auto\nomously, using the
CETA money they control to their own ends:

The city's relationship with the federal government, par-
ticularly the Employment and Training Administration
(ETA), is primarily influenced by the ever-changing CETA
legislation, regulations, and administrative directives for im-
plementingNthe pr,ogram. With major system changes in
1976, 1977, and 1078, program funding bec4me more
categorical, leaving local prime sponsors with less flexibility
to design and deliver programs. In an attempt to make the
new categorical initiatives fit in local CETA systems which
emphasize horizontal planning and integrated service
delivery ETA has issued volumes of regulations and direc-
tives. s a result, the system is currently not being planned
and m aged as originally envisioned. Staff at all levels are
filling out forms, processing paper, and building
bureaucratic processes for complying with the latest re-'
quirements. The city's current relationship with ETA,

rimarily te regional office in Dallas, revohes around the
basic 1-ma ion requirements guaranteeing the continued
flow of feder fundsreview of annual .plans, periodic
nionitoring visit , frequent special requests for information,
and the annhal ssessment of Program performance. If the
Department es directives that conflict with the local pro-
gram init. ives, OHD fends them off by pointing- out con-
tra4ictions with previous policies or arguing points of pro-

0 ,
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cess. From experience, they have learned that the first and
best response to a new directive is to do nothing. More than
likely the directive will change several times and things will
end up back where they were in the first 'place. This ap-
proach, of course, represents dysfunctional behavior in the
management system, which causes even more directives to be
issued.

/IT the regiohal office, staff members working witfi the
CBTA prime sponsors feel powerless and frustrated and
display resignation. They know that the major decisions are
made elsewhere in the systemin Waihingtonsor at the lwal
prime sponsor level. In this.environment, federal repreit n-
tatives function as little-more than intermediaries 'w ho bro-
cess information. For the most part they continue to ac-
quiesce to the program mix determined by local sponsors
and, therefcne, have not bothered to learn much about the
content^of, programs. More recently, they have further
Oisassociated themselves from the management and program
ilecisions made by their own organization, yet they continue
to exhibit an unfailing commitmentgoing through the mo-
tions4and pushing th*aper to comply with the instructions

, from above.

Staff members of the city agency try to help the federal
representative do his job with a minimum of effort on their

I part. OHD staff and the federal representative have arriv ed
at an equilibrium of peaceful coexistence in which they try to
be accepting and accommodating. Both recognize that ttley
spend time on issues of form and process that have no rela-
tionship to program quality. Prime sponsor's plans are
nothing more than compliance documents, and the annual
assessment is designed to measure efficiency in terms of costs
per numbers served, positively terminated, and placed, and
to document that established systems and procedures are
consiZtent with federal. requirements. Recognizing the futilit/y

of these and other similar exercises, the federal represen,

0
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tative and the prime sponsor's staff work together closely to
avoid creating any undue problems for each other. Obvious-
ly, both are co-opted in the process and federal management
of the system breaks down.

City Management of the Program

The City of Dallas did not take adyantage of the oppor-
tunities available in the early years of CETA. Apparently,
program staff were unable: (1) to clearly set program pur-
pose-and direction; (2) to develop a rationale for the pro-
gi that was relevant to local conditions, of' interest to the
a council, and acceptable to ETA; (3) to define the ap-

propriate roles and relationships among city officials, staff,
the advisory commitiee, and contractors in the decisionmak-
ing process; and (4) to build a delivery system that satisfied
existing institutional biases and met local' needs. In the
absence of such a management structure, the City funded ex-
isting community-based organizations to continue providing
the same kinds of tr'aining as that available under the pre-
CETA categorical programs. .,

Beginning as early as 1974, there were major changes tak-
ing place in CETA. A series of legislative amendments began
recategorizing the delivery system and large increases in
funding for public service jobs and youth made the program
more complex and more visible to elected officials and the
general public. Selected cases of poor management, fraud,
and abuse drew national attention to issues of program
management throughout the system. In Dallas the increased
interest in CETA resulted in a change of directors at OHD.
Under new leadership the office began focusing on develop.-
ing efficient systems for securing and disbursing federal
funds and building administrative pr6cedures and contr?Is
to satisfy the process-orienied standards set by ETA. ConSis-
tent with the conservatiYe values of the local power structure
and the council, OHD funded short term low-cost training

'
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programs offering minimurn assistance to provide clients ac-
cess to entfy level jobs. After that, further progress wa's up to
the individual. Administrative efficiency and low-cost train-
ing became top priorities of the agency. Even though the
1978 CETA amendments further targeted program resourees
on the hard-core unemployed, OHD priorities have not
changed.

While the emphasis in the Dallas program is a legitimate
option under CETA, there are several problems with this-
management approach that affect the nature and quality of
training.

The CETA program lacks a clear statement of purpose
and goals. OHD sees itself as an administrative agency
responsible for writing grant applications, allocating
funds, managing contracts, staffing advisory commit-
tees, and responding to the city manager and council.
Beyond administrative efficiency and low cost training,
the agency apparently has no substantive program mis-
sionno reason for existenceof its own. Issues of
quality an4 effectiveness of training are not high
priorities at OHD. Moreover, there is no sense of long

- range direction, either in terms of objectives for the pro
i

-,
gram or n the design of the local delivery system..
The responsibilities and relationships among city of-
ficials, OHD staff, the three citizen advisory commit-,
tees, and the training contractors remain unclear.
OHD has developed a number orepressivwrianage-
ment systems and procedures, but they a not in-
tegrated. Except fOr the solicitatibn, review, and selec-
tion of contractors, the various syssems do not work
together. Planned and actual program performance dif-
fer widely. The planning process emphasizes the selec-
tion of efficient contractors, and monitoring and
evaluation systems stress review of administrative
capability, fiscal procedures, and program performance

1,-) i I r
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in terms of numbers enrolled and positive terminations.
OHD's followup systerr gathers information on the
post-program experience of participants; however, these
systems are not managed to achieve the program objec-
tives as stated in OHD's plan to ETA. ,Moreover, they
do not support the development of effective traiiiing
programs.
Local incentives do not reward time and attention to
program quality. The efforts of OHD are directed tO .
satisfying the City manager and the council; that is,

,

keeping the program out of the newspaper and making
sure the city manager is never surprised. Accuracy is not
as important as speed, and the quality of the training
and the nature of the delivery system are not nearly as
important as, producing a high number of low-cost
enrollments and positive terminations. Through the/ planning and contracting process this emphasis is clearly
transferred to the delivery system.
OHD continuesto experience high turnover among staff
and frequent reorganization, which hurt staff morale
and direct attention away from program issues.

Thus, OHD functions as an administrative clearinghouse
for federal funds, resembling a local version of the regional
office. Top management has learned to effectively transfer
the responsibility for unpopular decisions and management
of performance problems to citizen's advisory groups, con-
tractors, or ETA. A new level of bureaucracy has been built
into the delivery system with= realizing many of the ex-
pected b efits envisioned by the framers of the original
CETA.

,

o The Nature of the
Local Delivery System

Several features'of the Dallas delivery system affect train-
ing: the absence of an integrated delivery system; duplication
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Of fr ont-end 'services; the lack of effective working relation-
ships among the contractors; wide variation in the level of
financial support, skills, aLid expience among the training
deliverers; and.6HD's overriding concern with inexpensive

, -
training.

ApparentlyOHD either does not recognize or does not
understand the interdependence between the city and its
contraCtors. Given the decision to contract for service
delivery, tl)t city's overall performance depends on the
cvnittd product of iis delivery agents. Yet, there
tends'to be a strong "us:' and "them" attitude among
OHD staff. Contractors are given goals and told to
perform. There is no feeling people are working
together to produce the, desired outcomes, and when
there'are performance problems, OHD does not accept
responsibility. .
There is duplication of front-end services' that cre.ates
confusion for contractors and . an obstacle course for
program applicants. Most likely because of their in-
creased li`ability for ineligible participants, the city is at-
tempting to centralize intake; assessment, counseling,
and referral services through a single contractorthe
M n ther King Center; however, training contrac-
tots are al o still required to prqvide most Of these samt
seryices. K staff provide assessment and referral,
but do only limited testing, and the two employability
development plans they prepare are not used to guide
clients-through a mix of training and services. Conse-
quently, nearly all of the training contractors test and
assess clients prior to their enrollment. There is similar
confujon with outreach and counseling services. Get-
ting into the system is thus a frustrating process involv-
ing a number of referrals back and forth among the con-
tractcrs. Only those applicants with strong motivation
and rtw alternatives are likely to survive the process.

21wu J
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There are few effective relationships among training
deliverers in the system. Because OHD has not built an
integrated 'system, linkages facilitating client flow

jamong the training agencies are informal and weak.
This limits mokiement among contractors, and tends to
restrict the training options available to the clients.
There is a wide variation in financial stability, skills,
and experience, among the training deliverers. In its
quest for inexpensive training, OHL) pas funded a broad

/ range of agencies. Some have .a sound financial base
with support from other sources, while others are
dependent on CETA funding for survival. Staff salaries
and, the level of management and program skills vary
widely among the group. OHD has not set minimump
standards for the quality of ttaining and services to be
provided. Irian effort to get a contract or,"later, to meet
performance goals within cost constraints set by the
city, training agencies have cut the quality of services
and the length of training.

. OHD's emphasis on efficiency and low costs precludes
long'teim quality training. OHD policy limits the train-
ing contractors' administrative costs to 10 percent of
their contract. In addition, training allowances are set at
$2.30 per contact hOur-80 cents below the 1980
minimum wage-Land the CETA-funded support ser-
vices system is designed to encourage self-reliance. In
this environment, most of the training agencies cannot
afford 6' offer long term training, and if they did the
participants most likely to benefit could not afford to
stay long enough to complete.

Dallas has not taken advantage of its opportunities under
CETA to develop long term quality training programs for
the hard-core unemployed because it has no motivation to do
so. ETAthrough grant review, monitoring, and the annual
assessmentencourages the city to produce as many low-

li\
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cost positive terminations and placements as possible, but
offers no extrinsic rewards for doing so and levies no
penalties for failure as long as the city plays the game well
enough to stay put of the bottom quartile of performers in
the annual assessment process. None of the quantitative
measures of program performance relate to Content of train-
ing or quality of outcome. This encourages prime sponsors
and theontractors to play the numbers game.

The city's reward structure reinforces that of ETA. In
these kinds of kystems training programs will be well design-
ed only where qceptiOnal local staff aie intrinsically
motivated to develop and defend such training for the hard-
core unemployed.

Potential for Expanding Training

4

The management systems at OHD can handle a larger
training plogram, but whether the local delivery system can
do so is a separate question. There are two options forex-
panding CETA-funded training in Dallas: (1) increasing the
level of activity with the current contractors, and (2) bring-
ing new deliverers into-the system.

The city's major training contractorsOIC and the skills
center (with the exception of the clerical and aiuto mechanics
clusters)are operating at 70 to 80 percent of their max-
imum enrollments. These existing training areas could be ex-'.
panded quic,kly. While these delivelers would tend to offer
more of the same kinds of training, they would produce
quick results. For community-based organizatibns such as
OIC and SER, expanSidn would require funding for improv-
ing facilities and updating equipment in addition to the
amounts,normally allowed for training.

The second option is to bring new deliverers into the
system. Many public and private agencies in the city are anx-

r
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ious to demonstrate their capabilities to provide quality
training in a large number of occupational areas,. These
organizations, however, have had little or no experience with
federal programs or with serving the populations currently
eligible under CETA. Adding some of these agencies to the
sysem would rapidly expand capacity but not output. Prob-
lems associated with administering their first federal grant
and learning how to deal with CETA clients would adversely
affect output in the short run.

The issue in Dallas is really more one of the city's response
to a new training initiative rather than to local capacity. The
city has repeatedly underspent formula allocations Jor train-
ing and has chosen not to participate in special initiatives
such as the Skills Training Improvement Program. Would it
respond differently to a new training initiative? If it did ac-
copt the funding, it probably would simply fund more of the
same kinds of short term training currently offered. The
capacity is there, but the commitment to relevant training for
the hard-core unemployed should be questioned.

Recommendations

CETA has not evolved into an effective system for manag-
ing federal training and employment initiatives. Currently,
the delivery system is overburdened with rules, regulations,
,reporting requirements, investigations, and a backlog of
unresolved audits. There is little evidence that the program is
being effectively managed at any level. With CETA
reauthorization on the congressional aendajn 1982, there is
an opportunity to make changes to improve the quality and
effectiveness o the program.

The goals and objectives of training and employment in-
itiatives need to be better focused at the federal level.
This requires going beyond statements of what is to be
aocKomplished to maintaining a consistent policy
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frameiork for setting priorities among the goals and
objectives included in the authorizing legislation.
The intergovernmental delivery system needs to be
restructured to correct present weaknesses. There are
several interrelated issues that deserve special attention:
the state's role, elected official involvement, citizens' in-
put, and determining local service areas.

The State's Role. States do not easily fit in the current
federal-local structure of the CETA system. In many
cases, balance of state is an area made up of leftovers
after all of the local prime sponsor arrangements have
been negotiated. It's difficult to define local labor
market areas or to do planning for such areas from the
state capitol. Program decisionmaking should be decen-
tralized to sub-state planning boards. Another state
issue has to do with the Governor's discretionary money
under CETA. Rather than funding special training pro-
jects, this money, should be earmarked for investment:
to develop and demonstrate new programs and to
enhance the capability of people working in the policy
area. II

Elected Official Involvement. The concept of a single
entity responsible and accountable for management of
the, local program is valid; however; the decision tO
make state and local governments prime sponsors
should now be questioned. In most cases, the benefits
realizedincreased political accountability,, com-
prehensive planning, program coordination, and in-
tegrated service deliverydo not approach the costs of
attaching training and employment programs to govern-\-1
ments primarily concerned with fire, police, and capital
expenditure programs financed from local revenue.
There is little evidence of local elected officials identify-
ing training programs for the hard-core unemployed as
high priority on their local agenda. For the most part,

v
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they have hired staff to run programs designed to thift
the heat from their office/Ind./a keep the peace. Their
interest in CETA has been limitil ti'the fiscal relief and
political benefits of the public service jobs program.
With the 1978 amendments setting average wages and
stricter eligibility criteria, the attraction to CETA ha§
largely disappearea.

Citizens' Input. The three citizens' advisory committees
now mandated under CETA do not appear to be mak-
ing significant contributions to the quality of local pro-
grams. It's too early ço predict the future influence of
the private indu try c uncil, but the other councils ap
pear to be going hrou the motions to satisfy federal
requirements. If l cal councils are to be a part of the
system and to be effective, they must be made more
responsible and accountable for program results.

Determining Local Service Areas:Using the boundaries
of local political jurisdictions to determine service areas
and set residency requirements for prOgram participa-
tion runs counter to the concept of labor market pfan-
ning. In some cases under CETA, there are five or six
prime sponsors operating independently in the same
labor market area.

A 5ossibJé solution to seyeral of these systems problems
might be th creation of local labor market boards or corn-
missions. These boardSmaae up of elected officials, local
citizens, and representatives of business and laborwould
function as prime sponsors responsible for area-wide labor
market planning, contracting, monitoring, and evaivation.
But in contrast to CETA prime sponsors:they would not
deliver services.,The board's labor market plaiming respon-
sibility would sinclude looking at the participition of all the
supply-demand institutions in the area. Funding available to
the board would be used at the margin to fill identified gaps

, k(2 1 :3
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-and complement labor market services provided by ..the
myriad of other federal, state, and local organizations.

The roles and relationships among the major actors in
the delivery system must be clearly delineated. It is not
enough to identify the primary recipients of funding, or
to say that all levels in the system are responsible for
monitoring and 'evaluation. Each level in the manage-
ment hierarchy must have well defined limits of authori-
ty and responsibility. Once established, these basic rela-
tionships must be maintained over time to deduce the
confusion and uncertainty in the system.,
Incentives-7rewards and punishmentmust be built in-
to the system to achieve the stated goals. Under CETA
the rhetoric encouiages one set of responses; however,
performance measures, assessment criteria, and incen-
tives reward different behaviors. ..

Major attention must be given to developing the
capabilities of people working in the delivery system.
Few people in the system demonstrate the knowledge of
the policy area and the management skills to.succesiful-
ly implement programs. In a decentralized delivery
system, the commitment and competence of the deci-
sionmakers ultimately determine the nature of the quali-
ty of the service provided.

..

r



Indianapolis, Indiana
Recovering froin Troubles

E. Earl Wright
The W. E. Upjohn Institute ,
for Employment Resgarch

Introduction

The Indianapolis CEVA operation c4n properly be
characterized as a pro m in transition or. reorganization.
Although CETA has keen operated under the jurisdiction of
the Indianapolis cit government since its inception, the ex-
tent to whicj1 the p griain has been viewed as an integral part
of local public services^is somewhat questionable. Because of
the major reorganization efforts that were initiated in
1978-79, it is necessary to view the Indianapolis CETA pro-
gram in a pre- and post-reorganization context. PriOr to the
current administration and pie-reorganization, the In-
dianapolis program was characterized by a lack of continuity.
in leadership, inadequ'ate management systems and lack,of
direction, and adverse publicity regarding program opera-
tions.

Prior to the 1979-80 period, the Indianapolis program was
fraught with a wide, array, of management problems that im-
pacted adversely on both'the scope and quality of the prime
spOnsor's employability development and training activities.
In general, the program was loosely operated, and manage-
ment systems were not adequate to assure proper controls or
decisionmaking. Perhaps the major problem was in the
financial Management area, where there were insufficient
controls 9nd reports were frequently inaccurate or
unavailage. In short, it appears that the financial manage-
ment had lost control of the system. serious problems were
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also evident in the program's Management Information
System (MIS). Reports' from this unit were not reliable,
client records were incomplete, and inadequate information
was being generated for management purposes. Other func-
tions of the Indianapolis program were also deficient. The
intake-assessment-referral function did not generate a
smooth client flow to the various employment and training
,components. Monitoring and evaluation of contractors' per-
formance and cothpliance were all but absent. Prior to the
beginning of fiscal 1979, the Indianapolis program was all
but bankrupt, and the pivision of Employment and Training
was under fire from the regional office of the Employment'
and Training Administration and from many groups in the
Indianapolis community.

_The above comthents and this report are not an expose of
the Indianapolis CETA program. In the contrary, the sum-
mary of management and progra 'problems is intended to
provide a contrast with the curreg, .organizational approach
and to illustrate that it woulP highly inappropriate to
assess the Indianapolis progr m on the basis of historical
performance. In the broadest sense. Of the word, the In-
dianapolis CETA system was reorganized during fiscal 1979.
The reorganization included changes in the , organization
structure of the Division of Employ)ment and Training; a
major change in the DiviSion's reporting relationship to the
city's elected officials and administration; and changes in
policies affecting funding allocations, program design, and
contractor operations.

The Prinie Sponsor Area

Demographic and Economic Features

The jurisdiction of the IndianatIolis CETA program
covers the Indianapolis-Marion County area, inclusive of
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five separate genera urpose muunicipal governments. At
the beginning of 1970, the balance of Marion County and the
City rf Indianapolis were consolidated into a single govern-
mental unit, with a population base of 728,344. The prime
sponsor serves an area of 402 square miles which is
characterized by a basically flat terrain with no major water-
ways or unusual geographic features.

The total population of the prime sponsor's jurisdiction is
770,300, with approximately 72 percent of the total being
White. The minority p9pulation in the area is predominantly
black, and there are', relatively small Hispanic and Asian
population groups. Slfghtly over 5 percent of the population
of Marion County was estimated to be eligible for CETA in
fiscal 1970. A similar proportion of the population was
estimated to be from families whose family income is below
the federal poverty guidelines. Less than 2 percent of the
total population is estimated to be receiving Aid to Families
with Dependent Children, state, or local public assistance.
Of the total estimated CETA eligible population, 30 percent
is 19 years or younger and 64 percent is nonwhite.

The Indianapolis economy is quite wellidiversified and
contains over 1,200 industries. The City of IndianaPolis is
recognized as a service sector economy and is the home for
more 'than 70 insurance companies. Indianapolis is also a
major warehousing, distribution, and office center f r In-
diana and the region. In 1979, the total nonagricultura wage
and salary employment was approximately 4iO,OO9 with
manufacturing employment accounting for 27 perc nt of the
total. Nonmanufacturing jobs represented 60 percent of the
total jobs, and the government sector accounted for the re-
maining 13 percent. Within nonmanufacturing, finance and
insurance companies, wholesale and retail trade, and services
account for the majority of the job opportunities.
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CETA Allocations
;

,
As shown,in Tqle 1, CETA allocations for fiscal 1979 ex-

ceeded $31,000,00D, with 77 percent of the total targeted for
public service employment. Although a rather sizable fund-
ing was realized for fiscal 1980 with the phase doNyn in public
service employment, over $25,000,000 mias allodated to the
Indianagolis prime sponsor. Given the sizable CETA alloca-
tions, the participant enrollment figures are relatiyely low.
However, the Indianapolis prime sponsor was in a
reorganization phase, and actual client activity lagged con-
siderably behind planned levels of service.

Table 1. CETA Funding for Fiscal 1979 and 1980, Indianapolis, Indiana',

Allocations

Source Fiscal 1979

II-A, B, C $ 5,359,457
'IP II-D 9,125,270

VI 15,036,206
YCCIP

.,
267,679

YETP 1,497,835
VII

Total $31,286,447

Fiscal 1980

.$ 6,750,219
6,470,354
8,566,772

I 441,008
2,215,179
1,000,009

$25,443,541

a. Adjusted allocations as released by the ittployment and Training Administration
,

Prime Sponsor
Organization and Operations

The CETA program in Indianapolis-Ntarion County is ad-
ministered 14 the city's Division of Employment and Train-
ing (DET). The current organizational structure appears to
be well-formulated, and the top management staff is both
technically competent and acclimated to planning and
managing CETA programs. The director of DET reports
directly to the Indianapolis deputy mayor. Under the current
organizational strikture, all DET staff menlbers ,are
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employees of the city and fall uncfer the city's merit and per-
sonnel system. A total of 195 staff positions are authorized,
although only 149 are filled. An additional 66 temporary
positions are authorized under a "supplemental work force"
program,sa type of worjc experience activity run by DET.

Management Structure

The Indianapolis prime sponsor is organized along func-
tional lines. In addition to the staff functions pertaining to
the entire organization (personnel, Equal Employment 'Op-
portunity, legal services, and independentinonitoring), three
deputy administrators for "line" operations report directly
to the DET administrator. The two key persons retorting to
the chief administrator are the EEO officer and the indepen-
dent monitoring unit (IMU) .manager, both of whom are
responsible for directing, supervising, and monitoring
policies throughout the prime sponsor's program.

The three deputy managers have responsibility over train-
ing CETA administration (planning, Management Informa-
tion System, and fiscal management) and employment ser-,
'vices. The deputy for training services is responsible for the
overall direction of client services, adult work experience,
youth services, and training services. Client services include
intake, assessment, counseling, supportive service, and the
"client pool." The latter func.tion is basically a referral
tivity which matches indiyiduals to open training positions.
Training services encompass prevocational and vocational
training as well as monitoring and supervising training
subgrantees. In addition, this unit is responsible for contract
negotiations and development with /ervice delivery agencies.
The adult work experience unit iS concerned with short term
work 'assignments for CETA clients stationed with either
public or private-nonprofit employers. The youth program
unit is responsible for the Title IIB youth work experience/
prTam and the Title IV youth activities.

/
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The deputy administrator for employment services is
responsible for the public service employment programs
funded under Title II-B and VI. In addition, this unit has
responsibility for job search programs, which involve
classrbom training in how to locate akid obtain jobs,
simulated experiences in job application and interviewing,
and self-direeted job 'Search activities.

The deputy for administration supervises the MIS, the
planning and evaluation function, and the financiarmanage-
ment system. The MIS unit maintains all participant data
and operates the client tracking system. Total planning and
program evaluation for all titles is performed by the Plan-
ning Unit, aand financial management and ithernal auditing
for all CETA activities are under the financia services
manager.

The senior management staff of the Indianapolis prime..
sponsor are highly qualified in management and experienced
in manpower programs. Although the program Was
characterized by relatively high turnover prior to the new ad-
ministration, this does not appear to be a significant prob-
lem, at least among the top management personnel. Perhaps
the most impOrtant change made by the current ad-
ministrator is the hiring of qualified managers who have the
capabilities of managing both systems and personnel. Fur-
thermore, a greater emphasis is being placed on recruiting
persons who are technicallicompetent in areas such as client
management information systems, accounting, and financial
management. As implied earlier, this. represents a major
departure from past personnel practices that involved the
hiring of individuals whose qualifications were suspect at
bek Another important personnel change that will likely im-
pact favorably on the Indianapolis program in the future is
that "political appointments" to the CETA staff have'been
eliminated. The impression is that individuals are selected on
their merits, and the decisions of the CETA administrator

c),
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are supported by the deputy mayor. In short, the current ad-
ministrator has introduced a much higher level of profes-
sionalisrri throughout the prime sponsor staff.

All prime sponsor employees are covered by the In-
dianapolis civil service system. Also, all positions have been
classified by the City Personnel' Department. These
classifications are consistent with the system used for all city
employees. Job descriptions exist for each position within
DET, and the majority of these descriptions had been up-
dated and were consistent with the management structure
under the CETA reorganization.

In general, the CETA staff salaries are comparable with
those of other city government divisions. Yet, it should be
noted that not too many of .the DET positions are com-
parable with other public service jobk in the local govern-
mental ktructure. A few of the positions may be rated slightly
higher than in other divisions for this reason. From all in-
dications, the salary levels are also comparable with those of
nonprofit and community-based organizations in the area. If
anything, the salary ranges may be somewhat higher than the
prevailing nonprofit pay structure. When comparisons are
made with the private sector, the only classification that ap-
pears to be comparable is the secretarial and clerical area.
Although it was difficult to compare the prime sponsor's pay
structuze to prevailing levels in the private sector, it appears
that the CETA salaries for management and professional
personnel are around 20.percent below private sector ianges.

The relatively low pay scale does present problems in
recruiting top-grade management personnel. It also presents
a challenge to the prime sponsor in terms of employee reten-
tion. Several of ttie key periOnnel indicated that they did not
view their work with CETA as a long term career because of
the prospects for higher incomes in other organizations. To
date, however, the prime sponsor has been successful in

......,
I. ,

1... ....



r

r

I

..,

214'

, pirating competent personnet from the Indiana Balance-of-
State program and has been thoderately successful in retain-
ing key personnel. The prime sponsor's office has also avoid-,
ed having a union.

Management System& ,

*
Al part of the reorgamzatidn, the CETA administrator in-

itiatal the development of an automated Management Infor-
mation System (MIS) that would satisfy Department of
Labor reporting reltiirements as well as provide program
managers with internal management reports. The client in-
formation sYstem is currently functioning on a manual basis.
Most of the attention to date has been placed on dealing with
the backlog of incomplete or missing client records and in
making procedural changes that lead to improvements in the
flow and quality of primary clieht records. Revisions were
also required for the intake clOcuments to assure that all of
the required information was being obtaine from ap-
plicants. Prior to Jate 1979, the intake docum ts did not
capture such key information is complete, ed ation and
school dropout status and complete fam y status
characteristics. Also, changes were required in those sections
of the forms that deal with family income and displaced
homemaker status.

.The client system is now operating efficiently enough to
generate'ltie required quarterly reports on participant
characteristics and to publish a monthly management report

...- that details client activity by title. This latter document, ti-
4 tled a "Planned versus Actual Output" report, details plan-

ned and actual termination data by type of termination (e.g.,
"entered employment," "other positive," "nonpositive,"
etc.). In addition, a monthly "participant flow" report is
generated. The purpose of -this reporting procedure is to in-
dicate the planned and actual enrollments for each title and
selected programs such as adult work experience, prevoca-

.
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tional training, vocational training, self-directed job search,
and other similar programs. Although this particular report-
ing procedure has not been fine-tuned, it is judged. to be an
effective management tool. The report could be more
valuable if the program areas could be further disaggregated
and if supplemental reports could be prepared for individull
program operators. The MIS manager hopes to be preparing
reports on individual contractors by the end of the fiscal
1980 program year. In the meantime, however, it has been
difficult for the management team members to get much of a
handle on how specific programs and operators'are function-
ing either with regard to planned performance or program
outcomes.?

.

After considerable time and effort, the financial manage-
ment system has been restructured to provide fiscal control
and to generate accurate information. There are still prob-
lems in meeting internal feporting requirements on a timely
basis. However, there is little question that this unit can meet
all routine information needs. The present accounting
system was developed in large part by an outside consultant
during the first nine months of 1979.

The monitoring and evaluation of specific programs and
contractors under the Indianapolis CETA system is a two-
tiered approach. Project coordinators with the responsibility
of overseeing contractors are supposed to monitor program
optrations on a continuing basis. The monitoring activities
at the project coordinator level, together with information
from the MIS and fiscal units, provide, the basis for program
evaluation by the 'Manning and evaluation unit. However,
the success of the monitoring and evaluation efforts at this/ second and higher level depends heavily on the scope and
quality of performance monitoring conducted by the project
coordinators and the MIS. The current program and perfor-
mance monitoring system has very limited usefulness.
Because of vacancies that ,exist at the section chief and pro-
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ject coordinator levels, there are obvious gaps in contract
supervision. This problem is further exacerbated by the lack
of in-depth training available to the front-line supervisory
personnel. As a result, monitoring and evaluation remain
quite ineffective. It was also noted that technical assistance
to subgrantees and even planning and arranging for training
programs were suffering because of staff vacancies and in-
adequate or nonexistent staff development and training. The
most recent quarterly assessment by DOL noted that many
of DET's front-line staff were not properly trained. DET
was given until September 1980 to take corrective action.
The Labor Department's primary concern was the DET
staff's ability to monitor contracts vis-a-vis compliance and,
performance standards.

Decisionmaking

For most of 1979, the Indianarolis program was in the
.procesS of restructuring its entire operation, from
philosophy and policies to str`ategic and operational systems.
At the time of this study, considerable progreis had been
made in the planning and decisionmaking area, but the for-
mal process was far from being totally debugged, and
changes were still being initiated. The underlying
"philosophy" or policies regarding the purpose of employ-
ment and training programs are fundamental to the formal
decisickinaking process in the Indianapolis CETA program.
Under this approach, all CETA prograins were oriented to
the structurally unemployed. The idea was to utilize the most
restrictive eligibility requirements under 'CETA and apply
these requirements to applicants in all titles. The intent was
to create a "comprehensive program design" that could
utilize all CETA funds as though CETA were a bloc-grant
program. All training and employment activities and all
resources would be directed toward achieving the policies ar-
ticulated eaHier in this chapter. The next implicit, if not ex-
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plicit, policy that guides decisionmaking is that given the
orientation to assisting the structural unemployed, )
'employability development serviceNnd training are viewed'
as the primary vehicles for dealing With structural
toblessness. A third guiding policy is that the goal of prac-
tically all manpower services and programs is to provide the
structurally unemployed worker with the skills and ex-
periences at will enable him to obtain unsubsidized
emp1oyrr1et in occupations where there is sufficient demand
for worke s in the area.

Most decisions regarding policies, planning procedures,
and selection of training activities are made by the DET
staff, while the CET. advisory council exercises a review
and advisory roles Other groups do not seem to exercise un-
due influence over decisionmaking. The Department of
Labor's representative apparently was more concerned
about getting the Program cleaned up anctbicic on track than
anything else. He emphasized, according to those persons in-
terviewed, adhering to the CETA regulations. The federal
representative did not get too involved in decisions relating
to training policy, especially to the types of training to be
provided.

The program operators do not influence d cisions to any
great extent. However, it appears that they d not approve
the concept of selecting training areas on the basis of occupa-
tional demand. Their position was characterized as "wanting
to spend the money" for their existing programs. From all
indications, it was difficult to bring the program operators
into a new program de tn because they failed to match
client needs with t)mThin ograms that will likely lead to
unsubsidized emp yment.

The governor's special CETA,grant.5 also do not have any
appreciable impact on decisionmaking. For example, the
supplemental vocational education funds go directly from
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the governor to the State Board of Vocational and Technical
Education. In turn, these funds are distributed to prime

_
-sponsors on a formula basis. According to one DET staff
member, the prime sponsor has considerable flexibility *to
spend the money in any manner desired. Apparently, the
state is not even concerned if the funds go to accredited
educational and training institutions. In the Indianapolis
area, the supplemental vocational education funds are used
for tuition, staff instructional cost, and supplies. The only
limitation is that allowances cannot be paid with the funds.
Twenty percent of the supplemental funds are taken out for
adminis1rative purposes and the rest is blended into the
prime,sponsor's other training programs. t

Training Policies and Decisions

The policies and decisionmaking process for training ac-
tivities are consistent with the prime sponsor's overall
philosophy regarding employability development services.'In
essence, training and subsid zed employment are viewed as
vehicles for providing CET clients with the skills to obtain
unsubsidized emPloymen A wide array of employability
development services ar available to CETA clients in the In-
dianapolis program, iy1luding a sizable number of prevoca-
tional projects, voc tional and skill training, subsidized
wbrk, and self-dire ted job placeme"

The overall pia icies and planning assumptions of training
activities are very straightforqrd. Training activities must
be consistent with the requiremints of local occupations that
exhibit sufficient net labor demand. Characteristics and
dimensions of jobs for which training is to turovided are
identified in advan'ce, and the programs are designed to
prepare new entrants to meet all of the job specifications.

These training design policies are supported by the prime
sponsor's policies in the allocation of -funds to training pro-
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jects Ind activities. Under these policies, the Indianapolis
program atterni3s to allocate a portion of available CETA
resources to prevocational training activities whose explicit
objective is preparing the "most in need" client population
for vocational and skill training activities which culminate in
unsubsidized emfirOment. The prime sponsor's ad-
ministrator also articulated another basic po cy approach
which was to make the maximum feasible all cation each
prograni year to projects that result in unsubsidi ed and self-
sufficient employment.

One of the major components under the Indianapolis pro-
gram is prevoasamal training which encompasses a wide
range of programmatic efforts including basic and remedial
education, English as a second language, motivational/at-
titude training, and the introduction of nontraditional jobs
to women. However, the objective of all of these efforts is
the samethe preparation of "hard-to-employ" CETA
'clients for vocational training. Under the original program
design, this was an experiment whose primary Objective was
to reveal how to serve the most disadvantaged CETA par-
ticipants. For- clients who enter prevocational training, the
prime sponsor attempts to design an employability develop-
ment plan that will lead to an upgrading of the
"characteristics" that can qualify them for skill training.
This component is designed to serve as a "feeder" Vstem for
all vocational training activities. The training policies in-
dicate that clients who complete this activity have three op-
tionsvocational- training, temporary work experience, and
placement into the best available poirmanent, unsubsidized
employment slot for which they qualify. The latter is intend-
ed'for those who are not successful in attaining the objectives
ofAheir prevocational employability development plan.

The purpose of vocational training is to provide clients
with the capabilities of obtaining unsubsidized employment.
This activity is the core of the Indianapolis CETA program,
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since training policies envision skill development as the single
most important service under CETA. The prime sponsor's
staff is charged with designing, developing, and implemen-
ting individualized training plans for clients by selecting an
appropriate occupation for each person from the list of high
net demand occupations approved for CETA training. After
completing vocational training, clients are to go directly jnto
permanent, unsubsidized jobs. If job oppgrtunities aie not
available, the client may be placed in a tempbrary subsidized
job.

The prime s*msor provides training under each of the
CETA titles, although the training activities under the
Private Sector Initiative Program (Title VII) are determined
by the Private Industry Council with little, if any, considera-
tion given to the prime sponsor's policies. Title II-B is
primarily oriented to prevocational and vocatignal training.
The public service employment programs, Titles II-D and
VII, also are vehicles for providing prevocational and voca-
tional skills to CETA enrollees. Clearly, training in its
broadest definition respresents the primary.service delivery
thrust of the Indianapolis prime sponsor.

The criteria for determining the mix of training activities
include a number of factors. As noted earlier, the selection
of skill areas is based in large measure upon the analyses and
selection of net positive demand occupations. The entry level
wage rates for occupations is another key factor in the deci-
sionmaking process. The service delivery capabilities of
training agencies and institutions in the community and the
quality of their programs also influence the training activities
authorized by the prime sponsor. Based on the training in-
vestment policy of the prime sponsor, occupations that re-
quire more than nine months will generally not be initiated.

Informally, other factors influence decisions regarding
program mix. In the prevocational training area, the
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previous program mix plays a strong role in determining the
programs that are funded. The influence of this factor on
vocational programs is not as apparent. To some degree, the
influence of past programs on current training is due to
"political" considerations of the role of key agencies in the
community. However, political considerations are not
thought to be-necessarily negative. It is more a matter of hav-
ing specific prevocational activities in the Indianapolis area
funded for specific client constituency groups such as blacks,
Hispanics, and ymmen.

The assessnlent and counseling unit is responsible for,
deciding which Clients are referred to specific prevocational
and vocational training activities. In performing this func-
tion, the prime ponsor's participant policies provide very
specific guidelines and steps for client referral decisions.
During 1979, the emphasis was shifted from a "first-come,
first-served" basi to limiting access to those who satisfied
the training profiles for the specific prevocational and voca-
tional programs. The assessment and counseling unit works
with each client in establishing occupational training objec-
Aives that are consistent with the CETA program offerings.
The underlying requirement is that the program design is
basically job- and thus employer-oriented. This approach
assumes implicitly that álients are willing to work and want a
job and that they can select a training area for which they
can qualify by meeting basic training entry requirements.
The key in this process is the role of the assessment and
counseling unit in assisting clients to identify occupational
choices vis-a-vis the high net demand jobs identified by the
prime sponsor's planning,unit.

Clearly, there have been problems in attractinga sufficient
number of clients who meet the staVards set for some, of the
programs. The majoi, problems have centered on the.
relatively low math competence ,of most clients, poor at-
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Audes about training and employment, and poor problem
solving skills.

In reality, the decision process for assigning clients to
training components does not follow the procedures outlined
above. In addition to targeting clients to training areas for
which they are qualified, the availability of vacant slots and
programs and enrollment shortfalls have a major influence
on who gets trained in specific occupational areas. Because
of the pressure to increase enrollMents to planned levels and
because the assessment function is far from being fine-tuned,
clients are targeted in some instances to training components
where they simply cannot sucgteil,..

In large measure, the selection of service delivery agencies
under the Indianapolis program is now performed in a
depoliticized manner. Formal requests for proposals are
issued for all programs under all CETA activitiesH-B,
Public Service Employment, Youth Community Conserva-
tion and Improvement Projects Program, Youth Employ-
ment Training Program, and the Surnmer Youth EmploY-
ment Program. Though a number of individuals and groups
are involved in various stages of the selection process, tlie
prime sponsor's management staff clearly eiercises, the most
influence in the decision of delivery agencies. A comprehen-
sive evaluation and rating instrument guides the prime spon-
sor in selecting subgrantees for training and other programs.
Under this procedure, point values are applied to specific re-
quirements or program elements. The points actually award-
ed any given element are determined by calculating the
average rating of scores given by members of the prime spon-
sor's Education and Training Selection Committee. For,
those program elements that do not carry a point value., a
majority of the committee must agree that the proposal
response meets a minimum level of acceptance. If any
response falls below the minimal acceptance level, the pro-
posal is automatically rejected. -
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Training Administration

Training, in ifs broadest context, is authorized under all of
the CETA titles in the Indianapolis area. Primary emphasis,
however, is.placed on a broad array of prevocational train-
ing activities. The majority ,of the traifling expenditures for
fiscal 1979. were authorized under Titles; II-B and IV. Ap-
proximately 44 percent of all Title II-B expenditures were for'
training activities. As noted, the bulk of these outlays was
for classroom training. Two-thirds of the total expenditures
under the Youth Employment 'Training Prograni were
targeted to classroom and on-the-job training programs.
Relatively high proportions of the total outlays under the
PSE , titles were also targeting toward training ,and
employability and development services-20 percent under
Title II-D and nearly 10 percent under Title VI.

.." -
Internal management reports for the first six months of

fiscal 1980 indicated that the prime sponsor increased the
relative expenditures for training underTitle II-B, but train-
ing and service expenditures for the other titles were lagging
behind the relative amounts recorded during fiscal 1979.
Training programs accounted for 68 percent of the total Title
II-B outlays during the first six months of the year, but .
represented only 16 percent and 10 percent of the Title II-D
and VI expenditures, respectively. (Classroom training alone
accounted for 40 percent of the expenditures. Also, all train-
ing activities and employability development services
represented 62 percent of the'total Title II-B outlays.).

In contrast to the emphasis placed on cla' ssroom training,
the Indianapolis prime sponsor has accorded on-the-job
training (OJT) a very low OJT programs have en-
countered considerable diffic y in Indianapolis since the
inception of CETA. During the second quarter of 1980,
there were nO OJT enrollees, and the prospects for initiating
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a viable OJT activity did not' appear too faVorablet The
reasons for not using OJT relate to the program's past ex-
periences, particularly its history of adverse newspaper
publicity and charges of fraud in previous piograms.

, On-the-job training has declined in importance in com-
parison to both the early CETA years and the pre-CETA
period. One of the prime sponsor's management staff
members noted that OJT is perceived by some as "the
answer" to the training of the disadvantaged, but that the
program is a "sham" to a certain extent. It is one of those
activities that looks good on paper, but in actual practice
does not work well. The design and incentives for OJT pre-
sent a dilemma. In most instances, the financial incentives
under the program do not appeal to large. employers wh?
have the expertise and facilities to provide training compati-
ble with OJT's program design and philosophy. As a result,
the employers to whom OJT appeals are generally sniall and
frewiently cannot provide a viable training function. In fact,

tin many instances, tir primary incentive for these employers
is a "wage subsidy".that facilitates their staying in business.
In short, OJT is far from a panacea for the, training prob-
lems of, GETA clients in Indinapolis.

Actual client service patterns in training activities tend to
support the prime sponsor's client targeting policies. With
the exception of the Youth Community Conservation and
Improvement Projects and Title VI programs, service to
females was greater than that to males in all titles. The pro-
grain participation rate for women 'ranged from a high of 60
percent for Title IT-B. to a low of 20 percent in the YC
program. It wasnot possible tqcollect characteristic data or
separate training components in the various titles. How er,
because Title II-B is predominantly a training progr m,
client characteristics under this program can be contras. el
with those under the Public Service Employment programs.
Clients who were enrolled in training aetivities under Title II-

s



225

B tended to be younger, less educated, and more dependent
on some form of public assistance than clients who possessed
PSE jobs. Two out of every five Title II-B enrollees were
high school dropouts in compatison with only 21 percent of
the Title Il-b enrollees and 32 perdent of the Title 'VI
enrollees. exactly half of the training enrollees were under 22
years of age. In contrast, only 25 percent of the II-D clients
and 31 percent of the Title VI clients were in this* age
category. Furthermore, almogt half of the II-B enrollees
were recipients of some form of public assistance while ap-
proximately one-fourth of the PSE clients were public
assistance recipients.

Service to nonwhites was approximately the same for all
titles. The participation of black and other minority group
members was extremely high for all titles, ranging from a
low of 73 percent in Title II-D to a high of 88 percent in the
YETP program. There are a number offactors that may ex-
plain the relatively high incidence of service to blacks. First,
inner-city Indianapolis is about 80 percent black, and this is
where most of the intake centers for the CETA program are
located. Second, outreach and intake are not aggressively
pursued in, the out-county area for a number of reasons, in-
cluding the lack of advocacy groups, logistical considera-
tions, and the fact that the CETA eligible population in the
out-county area is very dispersed. A third possible explana-
tion may be that the program is perceived by the intake staff
as being black-oriented.

Training Quality

The analyses of the quality of alternative.training activities
in the Indianapolis prime sponsor area are based on a
number of sources, including opinions and perceptions of
the prime sponsor's staff members and personnel associated
with (he training contractors, assessments of all available
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contract documents and performance report, and the field
researcher's personal observations derived from on-site visits
at eight training facilities. The on-site visits covered the full
range of both prevocational and occupational training pro-
vided under the Title II-B program. The four prevocational
delivery agencies were training clients in basic and remedial
education, GED preparation, English as a second language,
career exploration, world of work orientation and the in-
troduction of nontraditional employment opportunities to
women. The vocational training agencies offered skill train-
ing to CETA enrollees in 17 separate occupational areas, in-
cluding health and office occupations, industrial trades, and,
basic electronics.

The prime sponsor's policies indicate that emphasis will be
placed on open-entry, open-exit vocational training ac-
tivities. In reality, very few of the programs are designed in
this manner. However, several of the prevocational and
vocational activities are designed on a modular basis that
facilitates client access. All vocational activities are provided
on an individual referral as opposed to class-size format. The
individual referral fctrmat is considered to be advantageous
for several reasons. First, under a class-size program CETA
clients are generally segr.egated, and there is frequently a
stigma attached to the CETA enrollees. Second, under the
class-size programs, it appears 'that the instructors have
lower expectations for the enrollees. Also, according to one
member of the prime sponsor's management staff, the class-
size programs are usually taught by low-paid, part-time, un-
qualified personnel. Although the quality of training varies
considerably among the different training agencies and even
among different occupational areas within the same agency,
the training curricula for practically all programs appear to
be competency-based. In addition, the instructional staff
members, on average, are regarded as being adequately ex-
perienced and qualified.

'
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Prevocational Training

The, prevocational programs in the Indianapolis training
system are basically designed to prepare clients in basic and
remedial education, orientation to the world of work, and
GED prfparation. One such program, "Get Set," is
operated by Indiana University/Purdue University at In-
dianapolis (IUPUI). This program is operated as an "open-
entriA open-exit" activity with no minimum entry re-
quirements. The vocational assessment system used in the
"get Set" program is both comprehensive and continuous
during the enrollee's tenure. Thvourriculum for this pro-
gram is highly individualized ancompetency-based. The
"Get Set" philosophy of learning is based on one key prin-
ciple"who's an adult and_who's not." The program staff
places the responsibility Tor-learning on the students, grades
are not given, homework is not assigned on a required basis
and no textbooks are required. Very few discipline problems
have arisen, and it is apparent that peer attitudes influence
the work habits and behavior of the enrollees. The program
is clearly staffed by dedicated and competent personnel and
is judged to be sUccessful in meeting its objectives.

Another basic education OrograM is operated by Lockyear
College, a private, postsecondary, independent college. The
success of this program* is due in large measure to a well-
trained staff and individualized training plans for each Au-
dent. In addition, the program is located in a modern, well-
decorated, new office facility in park-like surrOundings.
Training for this activity generally runs for about five weeks
during which there is an average increase of three grade
levels. The program staff places a high priority on con-
tinuous reviews of the progress of each enrollee and prepares
very detailed repoits on individual progress.

The Lockyear program is clearly a first-rate approach to
adult basic education. Strong emphasis is placed on wen-
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dance, promptness, and task orientation. However, in a
strict sense, the Lockyear project is not prevocational since it
does not provide enrollees with occupational awareness and
career exploration.

The basic and semedial education program at the United
South Side Community Organization (USSCO) is also a very
high quality Adult Basic Education project. USSCO, which
was established in 1968, is heavily oriented to satisfying the
need for adult educationamong the transients and migrants
from Kentucky who live on the south side of Indianapolis.
Until recently, the agency was supported by the public
schools, but at the current time most of its funds come from
CETA. The agency has expirienced considerable difficulty
in working with the separate youth and adult components
under CETA. Although the client populations overlap,
USSCO must handle theni under separate contracts. The
primary training activity involves the teaching of reading and
mathematics LV, using job-related materials. The curriculum
materials seem to be rather standard reading tests for adults
such as the Steck-Vaughn, Lakeshore of California, and
Cambridge.

The trainees served under the USSCO program clearly
need a great deal of assistance in a number of areaq. Much of

,

the staff time is spent on helping trainees solve or cope with
chronic problems. The clients are frequently referred to the
Southeast Multiservice Center which can provide employ-
ment services, food stamps, and other forms of assistance.
As was the case with the Lockyear College program, the
training at USSCO does not involve career explosation and
ocCupational awareness.

Aecational Training

The vocational training activities funded under the In-
dianapolis program cover a wide array of occupations.
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However, the largest programs are operated by the In-
dianapolis Opportunities Industrialization Center (OIC), the
Indiana Vocational-Technical, College (Ivy Tech), andlin-
coln Technical Institute. OIC has the largest skill training
contract under the Indianapolis CETA program. A total of
100 individual referral skill training positions and 90-
prevocational slots are funded at $617,532. Skill training is
provided/tribe...following occupations: secretarial and key-
unch, health careers, industrial skills, basic electronics, and
dental lab technology. Perhaps the most unique activity
under this contract is the industrial skills class that is taught
at an International Harvester (IH) plant. Current production
models of IH gasoline and diesel engines are used to teach
assembly, disassembly, troubleshooting, blueprinting, and
basic tool skills.

The quality of training at OIC covers a fairly wide range.
The clerical and keypunch programs ap ear to serve the
literate and motivated dlients satisfactoril However, there
is much to be done before the dental lab an he nurses aide
programs reach full efficiency, and even more is needed in
the electronics program. At the other end of the continuum,
the industrial skills program at International Harvester is ill
exemplary model of a training program for the CETk
populationAts emphasis and training design are oriented
just the right level for many of the CETA clients who require
training services.

Ivy Tech provides occupational training in eight 'separate
areas, with 25 slots available at any time for each occupa-
tion. Training is available for industrial maintenance, auto
service, auto body repair, machine tooling, heating and air
conditioning, industrial drafting, general clerical, and
secretarial. Although most of these programs are considered
to be adequate, most of the training areas need considerable
updatidg of eqqipment. In general, the Ivy Tech staff is ex-
tremely well-prepared, with strong teacher training plus oc-
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cupational and teaching experience. Curriculum materials
are well-prepared and are readily available.

Individual referral training is also sponsored in both
automotive technology and diesel and truck technolsegy at
Lincoln Technical Institute. Fifty training positions are
available in each atia, and the program provides for a.total
of 1,000 hours of 1rainirig for each area. The Lincoln pro-
gram is modular and operates on a five-week cycle.

LTI is located near Lockyear College,. but the setting is
completely different. It looks like the transportation-related
school that it is, with an attached service facility and parts
department which sells both to students and the general
public. The building is well-maintained, modern And func-
tional for the training activities that are sponsored by the

N.21:ga niza t i on.

, The equipment is typical of that found in a modern dealer-
ship or truck repair facility. The staff is well-qualified, with
considerable occupational experience and teacher training.
About a third of the instructors taught similar courses in the
military. Instructional materials are designed, Rarticularly in
the more advanced courses, to prepare the trainles for condi-
tions in the world of work. In general, the course outlines
and tests are well-prepared and are used effectively by the in-
structional staff.

-
The admtuistration of the Lincoln program is very proud

of its placement record, and it .is not interested in training a
large number of hard-to-place persons. The obvious
preference is to enroll no more than 3 to 5 ,gercent of its
trainees from CETA, and even those need to be screened
very carefully on the basis of their ability and motiyation.
The Lincoln Tech administration does not like cfass,size
CETA programs because it believes that such programs lead
to low expectations and labeling of trainees. In the opinion
of the training personnel, individual referral trainees learn
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more, in part because of the example of and help from other
capable students. Another factor affecting the administra-
tion's attitude is the Federal Trade CoMmission order that
each potential student be provided placement rate data for
the occupations in which the institution offers training.

Conclusions

Several first-rate training projects in both the prevoca-
tional and vocational areas are being operated under the In-
dianapolis CETA programs. The basic and remedial ac-
tivities sponsored by USSCO and Lockyear College are very
high quality programs. The prevocational component that is
Tun by IUPUI for both Title IV and Title II:13 is a very well-
designed and executed program. In the occupational training
area, there is a fairly wide range of quality among the dif-
ferent programs. Nonetheless, a good array of skill training
is available to CETA participants, and in most instances, the
programs are considered at least to be adequate. The pro-
jects offered by Lincoln Technical Institute and Ivy Tech are
first-rate. However, neither of these institutions is especially
oriented to the "most in need" among the CETA popula-
tion. The usefulness of these programs is,heavily dependent
upon the prime sponsor's interest in and ability to select
clients who can succeed in the training. If there is not a will-
ingness to exercise more selectivity in the referral-to-training
process, only limited results will materialize.

Because of the major restructuring efforts that have been
initiated by the prime sponsor, it is probably too early to at-
tempt to render a final assessment of training policies and
programs for the Indianapolis CETA program. However,
there are a number of factors that appear to be impacting
negatively onthe quality of the prime sponsor's training ef-
forts. For the most part, the training policies appear to be
well-designed, and the planning system bas the potential of
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generating very workable and comprehensive strategic and
operational plans. The difficulty, at this stage, is that opera-
tional units are far from able to implement effectively these
policies an4.1ilkns. The assessment, counseling, and training
units ar,hot adequately staffed, either in actual numbers or
in personnel who have the skills and experiences to imple-
ment a complex program design. Staff development and
training at this level is irriperative. In addition, more em-
phasis should be placed on attracting highly qualified per-
sonnel who could perform the "front-line" functions consis-
tent with the philosophy and policies of the prime sponsor.
Immediate attention should also be pla ed on upgrading
both the contracting and project per ormance monitoring
functions. In both instances, there hould be a focus on
developing measurable objectives fr performance stan-
dards, . learning objectives, and oulcome goals. These
measrements should be incorporated y elements in
each prevocational and vocational contract, and the project
coordinators should assess progress on a monthly basis.

Another fundamental problem is that there may be a
serious inconsistency between the prime sponsor's client and
training policies. Without doubt, the CETA program is be-
ing targeted, either as, a matter of policy or as a result of the
intake and referral process, to clients who have a wide range
of service needs and who may be characterized as seriously
disadvantaged. Yet, many of the occupational skill training
programs are quite sophisticated and have relatively high en-
try standards. Unless there is an attempt to screen more
deliberately the clients who are referred to skilrtraining,
many of the training activities will probably continue to ex-
perience only modest success. This problem has undoubtedly
been exacerbated because the client employability develop-
ment function has not been finalized and implemented in the
manner intended by the prime sponsor.

2
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As a final Observation, the major factor that may be miss-
ing in the Indianapolis program is an effective "bridge" be-
tween the prevocational and vocational skills programs. An
implicit assumption seems to have been made that a trainee
falls into one of two categoriesready for vocational train-
ing or not ready. The o'verwhelming majority of the In-
dianapolis CETA clients fall within the latter category. The
training model that may be more consistent with the clients'
needs is one that provides concurrent vocational training and
basic education, with the latter design built on the needs of.
the vocational activity.
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Montiomery County, Ma *W-
A Born-Again Prime Sponsor

Marion W. Pines
Baltimore Metropolitan Manpower Consortium

Montgomery County, Md., located directly north of
Washington, D.C., is one of the wealthiest counties in the
nation. pie suburban home of many of the nation's most in-
fluential policymakers, it is also the new home' of growing
waves of Asiatic and HiSpanic immigrants who constitute a
new CETA constituency. Although the minorities and the
poor are less than 5 percent of Montgomery County's
600,000 population, their problems are often exacerbated
because they are dispersed throughout fife most affluent
Maryland subdivision.

,

Montgomery County is part of the Washington standard
( a metropolitan statistical area (SMSA), which also inclfi

three cities and four counties in northern Virginia, th\ District of Columbia and two other Maryland counties.,

Although these areas are part of a geographically integrated
labor market, no move has been made to encourage joint

'I labor market planning. Montgomery County CETA
managers have gone it alone although the 1970 census in-
dicated that almost half of the area labor force worked out-
side the county of residence. This mobility has been aided by
an effegive highway network and the opening of parts of the
100 mile rapid rail METRO system. Until the METRg
system is extended, however, the more remote pockets/cif
need in northern Montgomery County remain isolated and
underserved.

In 1979, local CETA officials were faced with the
challenge of designing and managing a manpower delivery
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system to meet the needs of a diverse and dispersed target
population (very old and very young; rural black and new
immigrants). In addition, they are preparing this population
for an economy that seeks professional, managerial and " hi-
tech", workers. At the same time, national policy changes in-
creased their resources from $1.9 to $8.5 million in five
years. Obviously, these local economic mismatches and na-
tional policy_ fluctuations produced serious management
challenges and raised fundamental issues for the local CETA
system. However, a. review of the Montgomery County
prime sponsorship provides some illustrative insights into
some practical as well as policy issues for the employment
and training system whole.

A brief, recap ntgomery County employment and
training history helpsyS frame the issues.

Insulated organi tionaIly within a social service umbrella

,.

department, the focus of our attention, the Division of_

Labor Services is fie of four units in the agency, three
reporting echelons 1-moved from the County Executive.
There is growing evidence that under new political leadership
(elected in 1979), closely followed by new CETA.leadership,
much needed accommodations are developing to enhance in-
teragency linkages and reduce local bureaucratic snags.
There is growing awareness that the exigencies of CETA ad-
ministration make political access, immediate response and
quick signatures a necessity.,

The, initial response of the first CETA directorate to its
new responsibilities under the decentralized system was to
emulate the public employment service model"only
better," as one Montgomery County staffer modestly
described the opeTation, All comers were welcomed, as long

, as they had been arrepployed a week. A fairly effective per-
sonalized jobmatchin activity ensued. The pursuit of train-
ing was left to the individual. No participant allolcances were

..,
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paid, so the motivated and interested enrollee was free, to
seek training from any of the proprietary schools operating
in the greater.Washington, D.C. area. The 33 schools subse-
quently selected were then reimbursed by voucher paid by
the prime sponsor. Placement services after training were
haphazard and outcome information was largely anecdotal.
As can be imagined, the target population reached through
this kind of a service/traitiing buy-in system was generally
well educated, white, and female. buring the early CETA
years in Montgomery County, management accountability
systems were largely undiscovered and relationships with the
tegion41 office of the Debartment of Labor were comparable
to the "Bickersons."

The quadrupling of resource all cations' under the
economic stimulus package in May 1977 ("We were OINt
$1.9 millionbut kinda blew apart at million"), closel
followed by the constraining CETA amendments of 1978,
brought the Montgomery County CETA system to a crisis.

Lack of fiscal controls had produced serious cost overruns
in Title I I-B; negligent monitoring resulted in severe
underenrollments and underexpenditure in Title 11-D; and
general management deficiencies caused poor marks on the
annual regional office assessment resulting in month-to-
month funding. This pres-sure cooker finally exploded. Pro-
tracted debates and vitriolic exchanges with the regional of-
fice culminated in a threat to deobligate $400,000 in unex-
pended public service employment funds. The newly elected
county executive and congressional representatives were call-
ed into a rescue mission and promply escalated negotiations
to the national level. The low profile CETA system was sud-
denly thrust uncomfortably to front page news. Obviously, a
new county executive was not overly pleased with this kind
of notoriety. Not unexpectedly, the local CETA leadership
toppledand a new experienced team recruited from other
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prime sponsors and other county agencies was assembled to
restore peace, tranquility and order, and to create.CETA in a
new image for Montgomery County. The team was headed
by a former, local senior CET4 planner who- had intimate
knowledge of the weaknesses and was able to chart the im-
mediate work plan for the team with precision..

Within six Months, position and slot control systems
were in place for public service employment manage-
ment.
Disbursement approval was linked to activity progress
reports.
Expenditure controls and fiscal reporting systems were
established. .

The management information system was redesigned to
prOvide the required participant tracking and STOP
date warnings.

,.
An independent monitoring unit (IMO) was created and
ptoceeded to initiate The concept of performance con-

- tract management.

By any standards, this evidence of administrative com-
petence is impressive.

While the new team was attempting to get control of
runaway expenditures, new enrollee intake was slowed to a
trickle throughout fiscal 1980. The team concentrated first
on building sound management systems. It next turned to the
delivery system and niade decisive moves to accommodate
new CETA requirements mandatedin the 1978 amendmehts.

Thes6 amendments to the original 1973 CETA legislation
retargeted almost all CETA resources to the structurally
unemployed. Strict eligibility requirements were established
which factored in income as well as unemployment status.
Managerial mandates were clearly articulated and included
requirements for eligibility verification systems, client track-
ing systems, and independent monitoring units. Limitation

I
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of enrollee participation to a fixed number of hours, weeks
and months in various CETA-funded activities seriou
hampered local decision-making authority and program
designs. However, the new Montgomery County team made
a conscientious effort to refocus the program to begin to
serve the structurally unemployed.

Allowances are now available to all enrollee§imaking it
possible for Montgomery County's truly poor td participate.
The active involvement of the private industry council (PIC)
has inflpenced training policy. Training offerings are based

, on local labor market needs and are offered in class-size
modules. The concept of training has been broadened to ac-
commodate the full range of employability development
needs of a new group of enrollees. English as a second

_ language, basic remedial education, motivational training,
survival skills, and carefully chosen occupational skill train-
ing are now available. A new training infrastructure is
developing as well. Local colleges, women's advocacy
groups, prQprietaty schools, community-based rganiza-
tions, private-Vendors, and the public sChools are pl ing im-
portant roles. Training is tak ing place in plush offic tes,
store fronts, church basements and university laboratories.

In attempting to assess the training system funded by
CETA irl Montgomery County, quality guidelines were
established. Apart from organizational design, intergovern-
mental relationships and other "esoteric" factors, it is
generally agreed that faculty, curriculum, ,equipment and
facility are key contributors to the overall quality of a train-
ing, program.

In examining the 1x differe examples of C TA-funded
training in Montgomery County, areful attenti n was paid
to the quality of the training sta Did they display:en-
thusiasm? Were they combat-weary? il know their
field of instruction? Did they display concern and a sense of
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responsibility for what happens to trainees'after training?"
Both technical competencies and interpersonal skills were
reviewed as well as field-tested in live training settings.-

Good instructors need worthy pro am content in order to
get results. Curriculum materials were examined with par-
ticular sensitivity to their relevan to the population being
trained as well as relevance to the làb r market to be served.
Special note was taken when "canned" materials were
employed or when and how new curriculums were tailored.

A

Where relevant to the training, the age and quality of
equipment utilized were carefully noted. Broken or outmod-
ed training equipment does not afford trainees transferable
skills. Moreover, use of such equipment often sends a subtle
negative message to ,trainees. Recent donations of useful
equipment by employers often denoted close involvement
and interest by the private sector.

The facility in which training is offered is not the key t
ensdring good quality, but it certainly enhances the offer-,,,
ings. Two.other more subtle factors were considered in mak-v
ing value judgments 'about Montgomery County's training
programs: the "atmosphere" engendered at the training
sites; and any administrative constraints or incentives im-
posed by the_prime sponsor that might affect the quality or
results of training.

*

Basic Educational Training

Montgomery. County Public Schools (Department of
Adult Education) is the contractor for an intensive program
of English as a second language, serving 75 clients in each
cycle. The program coordinator depends upon word of
mouth for staff recruitment and has successfully tapped the
rich source of foreign service government workers and their
families revolving through the Washington area to yield a
team of ESL, specialists with at least master's degrees. In ad-
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dition, the program activity recruits volunteers to assist in in-
dividualized instruction. An intensive curriculum planning
session including a full week of orientation precedes the
startup. of the year's activities.

The contract makes a stab at establishing performance
goals for the program. For example, it stipulates that
enrollees will successfully complete.the program by achieving
one of the following:

1. English language proficiency commensurate with
"enrollee's individual employment goal."

2. Placement in permanent, unsubsidized employment for
seven continuous days or longer.

3. Enrbllment jn non-CETA funded academic or voca-
tional training.

Behavioral Science Asiviates provide the' adult basic
educational services for the Montgomery ,County prime

, sponsor. The relationships and responsibilities between the
contractor and prime sponsor in regard to referral, counsel-
ing ancl termination services are identical in all Ivlbntgomery
County program's so the detailed inter-relationship will not be
described again. Suffice it to characterize those services as
absentee in nature. The curqnt Behavioral Science contract
calls for service to 120 new participants over a 12-month
period, with 24 at any given time. Actual enrollment levels
have ranged from 6 to 31.

The small staff team tneets regularly to work on tasks,
solve problems and handle educational objectives. The train-
ing materials include the Jamestown series for reading ver-.
satility, supplemented by Bloomenthal, Wiley and
McGraw/Hill materials. The staff also develops specialized
supplementary materials to enhance their instructional ac-
tivities. The staff tries to specialize, with one instructor
focusing on math, the other on reading, although both are

( ) 4 ,....)
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responsible for both areas. The coordinator oversees the
- dverall quality of instruction-.

t

According 'to program staff, this instructional program
has resulted in dramatic improvements: 80 percent of the
enrollees have increased their reading skills by two grade ,
levels in two months! Unfortunately, no independent valua-
tion corrobordtes this achievement.

Occupational Training

Both the George Washington University and the Capital
Institute of Technology exhibit characteristics consistent
with quality skill training programs. For example:

Both had very close ties to the private sector and had
, solicited advice and recommendatidns in the process of

developing curriculums.
Both had consciously attempted to assign staff that
would tailor their training activities to reflect private
sector requirements closely.
Both were able to identify quickly the barriers to suc-
cessful completion of training offered to CETA clients
and recommended and implemented the solutions to
remove these barriers.
Both were conducted by institutions which had educa-
tional activities as their major institutional focus.

,

Although the prime sponsor had established no formal
mechanisms to insure the quality of skill training offered,
each of these programs had developed its own mechanisms
to ascertain the requirements of the private sector and to.in-
corporate those requirements into the cürricul,um. Both had
moved far beyond contractual requirements to supply sup-
plementary supportive services needed by the clients to com-
plete the training successfully. Both fully recognized that oc-
cupational skills alone would not enable trainees to obtain
and retain unsubsidized employment.

I
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Neither of these programs was contractually required to
place 'the trainees upon completion of the course. Both,
however, were active participants in the placement process,
again as an unpaid supplement to the Servicenter. By
capitalizing on the involvement of erdployers throughout the
training continuum, the trainers have developed responsive
resources for job placement.-

Because both training institu,tions provide educational ac-
tivities as their major business, a valuable resource of ex-
perienced practitioners in curriculum devel pment, testing,,
etc., is available on an as-needed basis to m dify, improve,
and redesign curriculums, teaching- techniques and testing
materials used by the CETA funded programs.

The George Washington University sponsored biomedical
training program was spawned in the midst of a full-scale in-
tragovernmental furor described earlier.

The full curriculum is developed around a work study
model: two semesters in the classroom, one semester in a
public or private sector field placement and the last semester
back jn the classroom. Each semester 'of work earns four
credit hours. The* students are required to use job search
techniques taught in the course to develop a resume and
secure their own paid field placement position for the third
semester. This field placement in many instances leads toi
full-time unsubsidized employment upon completion of .the
course. The George Washington University hasa strict atten-
dance policy which entails a graduation requirement of 90
percent attendance during the course. In addition, if the stu-
dent is absent 10 percent of the class period, he is considered
absent for the entire period and forfeits his training
allowance for the entire period! Counseling sessions around
this policy focus on teaching students how to evaluate the
important activities of life, and how to organize their time to
complete those activities. After the third absence, the student

I 14.,eiu
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must have a conference with the prqgram.director before be-
ing readmitted.to class. The program staff intends that the
students transfer this discipline to other aspects of their lives.

The sthtdards for admission to the program are extremely
high and require a high school diploma or GED and
demonstrated high math, reading and vocabulary levels of
achievement. It is little wonder that the Montgomery County
prime sponsor had to screen 1100 apiilicants to find 33 for

the biomedical technician course!

During the fall 1979 semester, GWU enrolled a number of
foreign-speaking students. In recognition of their special
needs, the trainer requested and received a contract
mgdification from the pritne sponsor to provide 10 hours per
week of ESt tutoring on a one-to-one basis.

Thus, incrementally, this training program was ap-
proaching the/total serviFe package that is of maximum
benefit to the CETA enrollee. However, because of the ex-
tremely. high entry requirements, a very select iector of the
CETA-eligible population receive this high quality service

package.

The Capital nstitule of Technology (CIT)(is a recognized
technical institution which provides accreditation from the
certificate level through college degrees in electronics. It is
located in the Gaithersburg/Rockville corridor along Route
270 which, as described earlier, is one of the fastest grotving
electronics markets in the country.

Time is allotted for students to work oh individual or team
projects in the laboratory facilities. The,students are able to
explain in precise technical terms the purpose of their pro-
ject, the methodology they are using and the results they ex-
pect. CETA enrollees also participate in tutoring sessions
conducted in preparation, for examinations. These sessiori,s,

are conducted by a former student who is currently working

I
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part-time while 'studying for her A.A. degree at CIT. Tlie
students eXhibited a working knowledge of the technical
terms employed in the electronics field and were eager to ex-
plain complicated electrical circuits to visitors.

Background investigation revealed ' that in early 1979,
Wider Opportunities for Women (WOW) approached the
I4ontgomery County prime sponsor asking for funding to
emulate a program model previously funded by the DOL of-
fice of national programs in which "life instruction" was
coupled with math', conimUnication skills and occupational
'training. The model was intended to enhance the entry of
wothen into non-traditional occupations. The prime sponsor
agreed. A contract was negotiated with WOW that stipulated
a third-party subcontractual role for the apital Institute of
Technology to fulfill the occupational ' raining function. The
contract lakpage spells out WOW's oversight respon-
sibilities for both quality of training and job placement, but
the WOW staff interviewed appeared to be unaware of these
responsibilities. Unfortunately, in the_ absence of a viable
field monitoring system, the prime, sponsor pins no real
pressure on WOW to fulfill these significant responsibilities.

Motivational Training

Although Wider Opportunities for Women's role was
described above in conjunction with the occupational skills
training at CIT, the major thrust of WOW's involvement
with that skills training program focuses on attitudinal
change and motivational training. The techniques employed
by WQW staff are individualized counseling and peer
pressures as well as peer counseling. Interestingly, although
the initial intent of the training program was to provide non-
traditional training for women, only 31 percent* of the
enrollees are females. It appears that the passion for non-
traditional jobs is often more fervent among professional ad-

,
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vocacy groups and government agencies than among the
potential bricklayers, truckdrivers, and electronic techni-
cians!

The National Center for Economic and Community
Development (NCECD) has extensive corporate experience
in motivational team building and organizational develop-
ment activities. The original design of its activities calls for
agency staff and participants to spend the Course time in a
live-in facilitya hotel or condominiumwhere the degree

30 of external interference can be controlled. This design had
been modified for the Montgomery County CETA contract
and had added job search "training."

The structure of the course is devoted fo individual and
group exercises. Small group interaction is used extensively
to facilitate a support system for the development of job
search skills. "Personal Growth" planning is divided into
three sectionspast, present, and future. Exercises are
tailored to develop a set of likes and dislikes, experiences and
skills which will lead to a "job action plan." Enrollees
develop their own job descriptions and chronological and
functional resumes.

The program staff stresses the "mentor" approach by its
own instructors in the program, encouraging them to share
their own life .experiences with the participants. Problems
developed by the participants are openly discussed in group
sessions and group solutions are developed.

This program model and contractor were selected in direct
response to the passage of the 1978 CETA amendments. The

Montgomery County prime sponsor perceived that a "new"
client groupperhaps less motivated than the prior
caseloadwould require additional massaging, but it has
not integrated the program into any logical sequence in the
training continuum.
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Overall, the quality of the training offerings reviewed in
the course of this study was generally superior. Training
staff members among all subcontractors displayed .good
technical backgrounds as well as interpersonal skills.
Moreover, they seemed acutely aware that their respon-
sibilities were to train for employment. Their major frustra-
tion s-thela-cfof information about what happened to
`-t-heir" enrollees after they completed their training course.

Curriculums were developed with a sensitivity to the needs
of participants as well as the labor market. Few "canned"

, programs were noted, and a great many innovative
enrichments were being developed during the training
period.

Technical equipment was modern, affording trainees the
opportunity to learn skills that were immediately
transferable to the work place. Much of the equipment used
by trainees had been donated by the private sector, which ap-
peared interested in hiring the most successful trainees.

)

The major weaknesses are now being corrected. Few se,
quential links were noted among and between program com-
ponents, to enable an enrollee to move smoothly from an
English as a second language class into an occupational skills
program, for instance. And consistent feedback information
is needed by all trainers so they can adjust curriculums based
on the eventual employability of their trainees (not to men-
tion the psychological rewards to trainers based on student
success or vice versa). A major step forward would be more
specific contractual documents which clarify expectations so
both vendor and purchaser can assess performance. In addi-
tion, effective contract management, consistent field
monitoring and program evaluation also await implementaz
tion. Full scale outreacti'activities to new target populations
for the complete 1981 bill of fare were as yet untested. The
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1980 partial freeze on new enrollments did not provide an
adequate test.of outreach to the structurally unemployed.

However, producing the accomplishments just described
has been an all consuming task for the talented and ex-
perienced four top staffers who share 27 years of CETA and
local government experience.

But the entire before and after study of the Montgomery
CETA system and its often adversarial relationship with the
Department of Labor raises issues that should be addressed
before and during the CETA reauthorization debate.

Staff Development/Management
Assistance Issues

No system, activity, or endeavor can succeed without
qualified people at the helm who understand their mission
and who have been trained to perform their task. The fabled
high CETA staff turnover rates were not found in Mont-
gomery County with the exception of one noteworthy
wholesale top leadership change in 1979.

But there is ample eVidence that thd gyrations in national
manpower policy have overtaxed the administrative
capabilities of a young decentralized system. It must be
remembered that the systeM was barely six months old when
Tide VI, the first expanded Public Service.Employment ac-
tivity, waslegislated by the Congress and implemented in a
rather taunting style by the Department of Labor. ("Decen-
tralization is being testegbeliver or else.") The system was
barely three years old en the economic stimulus package
came forth in mid 1977, tripling resources and quadrupling
paperwork. This was followed by the CETA amendments of
1978 which, as mentioned before, mandated complex
management and monitoring systems, sharpened the focus
on target populations and pill limits on program design op-
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tions. With virtually no outside technical assistance spon-
sored by the federal authorities,Andeed with intermittent
harassment, it has been very diffidult to develop local exper-
tise to handle responsibilities of this scope. Whatever institu-
tion buildg and staff development that has occurred has
been almdst completely self-generated and self-nurtured.

CETA staff desperately needs a support. system. Prime
sponsor associations are gaining strength. They are taking an
increasing interest in mounting prime-to-prime assistance ef-
forts. An encouraging development has been solid support
for this development from the new Office of Management
Assistance (OMA) in DOL's Employment and Training Ad-
ministration. There are offers to cover travel costs and in
some cases, per diem, for traveling "helpers." Many prime
sponsor associations are brokering the requests for
assistance and the offers of help. This is an encouraging
development but it alone obviously will not meet the
challenge of management capacity building for the long
haul. Nor is it intended to do so.

It must be supplementeci by intensive management train-
ing for the CETA system decision makers delivered by, and
if possible through t he auspices of experienced prime spon-
sor staff. Those institutional grant university programs that
have matured since their early DOL funded experiments
might be linked to form a national academic resource net-
work. New prime sponsor directors, often hired in crisis,
must be oriented and thoroughly trained in this most com-
plex and quixotic planning and management activitycalled
the employment and training system.

Certainly some local environments may be more
hospitable than others for producing, attracting and retain-
ing the kind of quality staff needed. Local political stability
is an important plus. The dilemma of close affiliation be-
tween the CETA director and a chief elected official and the
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resultant possible loss of dual leadership at the polls has
caused serious problems of instability in some prime spon-
sorships. On the othec hand, many strong prime sponsor
directors halie managed to so professionalize themselves and
their CETA operations that they have withstood two and
three political changeovers of mayors, county executives,
and governors.

Thus, a top priority for the CETA sysfem must be the im-
plementation of practical and workable interventions to
orient, train, assist, and support local managerial capacity.
That is the heart of the system (and it is no place for the
fainthearted), and that is the kind of capacity least likely to
buckle under arbitrary political or administrative meddling.

Intergovernmental Relationship Issues s

It as been suggested sometimes in jest that a massive in-'
terg vernmental personnel exchange (IFA) program should
be instituted for federal representatives, midlevel
Washington bureaucrats, and prime sponsor staff. The time
has cOme to think seriously about this. Thoroughly non-
conversant with the prime sponsor system other than by
anecdote, many staff in the Wa s 'ngton headquarters and
the 10 regional offices of the Depa ment of Labor havd a
deep seated distrust of and disregard for the capabilities of
the local partners. The Montgomery County $400,000 caper
is a classic case in point. Slower than planned enrollments
and expenditures in the newly targeted Title II-D public ser-
vice employment programs created a potential "excess"
carryover of dollars into the following fiscal year. In an at-
tempt to forestall reallocation, the prime sponsor entered in-
to a contract with a local university for a'sophisticated and
expensive technical training pr.ogram. Some 1100 applicants
were screened to produce 33 eligible trainees! Although the
preliiously mentioned rescue mission finally bailed out the

,
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prime sponsor, serious intergovernmental issues and ques-
tions remain: if

1. Why was the local government so unresponsive to the
legislative mandate of Title II-Dth e creation of public
service jobs to reach Montgomery County's structu ally
unemployed?

2. Why was the absence of fiscal controls an monO oring
of enrollment levels tolerated 'for so long by a evels of
government?

3. Why did the regional office accept a prime sponsor's
plan that showed no expenditures or enrollments pro-
jected in the first quarter of the fiscal year and then
retort with a threatened deobligation three months
later?

4.,Why did the regional office offer no clear explanations
to the prime sponsor of the difference between expen-
ditures and obligations in computing carryover funds?
If such an explanation had been forthcoming in July
1979, the prime sponsor may not have proceeded to
develop a contract committing the funds in question.

5. How much staff time and energy was wasted and how
much aggravation and diversion from requisite duties
was crbated at all levels of government over' protracted
period on matters that could and should have been
resolved by reasonable people willing to negotiate a sen-
sible solution in a 2-hour meeting?

, t
i

In fact, the national and regional levels have little perception
of interdependency in the CETA system. nterdependency
implies trust, responsibility, and capacity to de er. Because
there is basicdistrust of the locals, the federal a regional
attempts to monitor and manage the system an most
charitably be described as overkill.

.,

Each side of the partnership needs exposur to the other's
perspective. Policy decisions are being mad with little con-
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cept or sensitivity to the problems of implementation.
Reporting requirements are becoming more complex. Pro-
gram requirements are becoming more specific. For exam-
ple, in regard to proposed new youth -legislation, there is
serious talk of requiring every employability plan for every
youth to be updated every monthand somehow report all
this nationally. Even if it could be ,done (and obviously it
can't), what would anyone at the regional or national office
do with such information?

Federal officials desperately need a refresher course in
high school "civics." At the same time, local prime sponsors
need to be informed and sensitized to the deliberative pro-
cesses of tle Congress, the pressures from tWe Office of
Management and Budget (OMB), and the internal workings
of the Department of Labor.

This interchange should be thought through, institu-
tionalized, and implemented in a systematic manner. Ir
threTy case in which it has already taken Ilace, greater
understanding has resulted. But it needs to take place on a
wider scale and in a sustained manner if it is really to affect
policy development.

Intergovernmental Management Issues

By legislation, Um! per ntages from each CETA title
grant can be earmarked for n administrative cost pool.
Generally, s'taff paid from this àlministrative cost pool per-
form the planning, evaluation, thqtoring, reporting, and
managerial functions of the prime sponsorship. Because the
percent of dollars available for the pool is fixed, the larger
prime sponsors have, significantly larger resource pool for
the requisite planning, administrative, and managerial func-
tions. Conversely, small prime sponsors with the same
management and reporting requirements have a very shallow
administrative resource pool to draw from.

10'
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Some analysis of resource distribution provides interesting
insights. In fiscal year, 1980, Title 11-B allocations were
distributed among city and county prime sponsors as
follows: (balance-of-state prime sponsors not included)

77 percent received less pn $5 million,
8 percent received between $5 million and $10 million,
2 percent received over $10 million.

Similar configurations were found in the- distributiop of
funds among city and county prime sponsors for public ser-
vice job creation. In Title II-D:

75 percent received less than $5 million,
11 percent received between $5 million and $10 million,
3 percent received over $10 million;

and in Title VI:

82 percent receivechess than $5 million,
5 percent received between $5 million and $10 million,
1 percent received over $10 million.

Regions I, VI, and X had no prime sponsors fundedlt the
higher levels, excluding balance-of-states, which are a special
maNgement problem.

This distribution means, for example, that in fiscal year
1980 Montgomery County had an administrative cost pool
of under $1 million. The Baltimore Consortium had an ad-
ministrative cost pool 10 times that, and New York City's
pool is almost 10 times Baltimore's.

The point of this exercise is to illustrate rather dramatical-
ly where the dollars are to deal with the inordinately complex
CETA management system. Those dollars are concentrated
in a very small percentage of tlAprime sponsorships. Yet the
demand for ata, for the complex cross-tabulations, for
weekly, monthly, quarterly, and ad hoc reporting, for multi-
ple plans, for endles-s modifications, etc., etc., are laid out
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monolithically upon the system as if there were a uniform
level of resources available to produce the response. This
situation is totally unrealistic and yet largely unrecognized.

This monolithic sefof demands and requirements imposed
on a very diverse set of prime sponsors has been the source of
continued havoc and has often had an effect diametrically
opposed to its intent. With limited resour&s, as the focus
shifts to, regulatory compliance coupled, with the new focus
on audit and liability responsibilities, sponsors may 'well
reduce the attention paid to training policy and implementa-
tion. Even talented staffs hav'e limits on energy and creativi-
ty. The signals they are receiving from the Congrds and
from the Departinent of Labor are not addressing quality of
training.

The need for information and the responsibility for over-
sight is fully acknowledged. But new procedures must be
developed. hscientifically designed sample of larger prime
sponsors and a set of smallef prime sponsofs could be fund-

ted to provide the requisite cross-tabulations and detailed
reporting, thereby relieving the rest of the system from this
crushing burden. Undifferentiated management re-
quirements and continued adversarial relationships are slow-
ly strangling the decentralized CETA system.

, Decentralization Issue: How Much?

Decentralization under CETA transferred the manage-
ment of thousands of manpower service delivery contracts
from the DOL's regional offices to prime sponsors (political
subdivisions of at least 1 woo), freeing the regional office,
network of DOL to manage just the 470 odd prime sponsor
grants.' Theoretically, this change should have resulted in a
responsive, streamlined, accountable system. The Mont-
gomery County case stuc* produced much evidence to in-
dicate that the DOL has not-developed this kind of respon-
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sive, consistent grant management system. Protracted
debates and adversarial negotiations such as described in this
Montgomery County story are not exceptions.

Unfortunately, the side, but important, effect of these
ter encounters that is often overlooked, is the serious diver-
sion of staff attention, energies and time at every level of
government from significant planning ane management
duties. These diversions are costly. Pressures build. Staff
morale suffers'. Turnover results. Important tasks like train-
ing the disadvantaged unemployed to become self-sufficient
are often neglected in order to mobilize additional evidence
for the issue at hand, thus sowing the seeds for additional
future problems.

Equally at issue is the number of prime sponsors (grOwin'g
every year) and the most practical and cost effective ad-
ministrative mechanism to manage this system. The federal
government demonstrated its inability to manage the old
federal system with over 10,000 contracts. It is under fire for
its non-management of the quasi-federal/state employment
service system. As it how functions, the intergoveqnmental
CETA system is a bottlenecked system literally ch6king on
the paper it generates. Nevertheless this observer would not J
vote for a refederalized system.

States, for the most .part, have not distinguished
themselves with their balance-of-state prime sponsorships
nor have Governors displayed much Interest in employment N
and training strategies. States have shown a remarkable
ability- to create new layers of red tape and to require
bureaucratic high jumps in their administration of the
Governor's 6 percent CETA vocational education grants. In
fact, Montgomery County's sole reason for negoliating,with,

1 the State of Maryland's manpower office was its desperate
need .for additional training funds But the arbitrary and
rigid procedures established by twist states discourages many

.
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prime sponsors. So there will giot be any vote here for.con-
solidation under state government.

.e.--

But it is fairly obvious that individual contiguous subdivi-
sion's operating in, the same labor Market should be ad-
ministering their grant as one. The previously described com-
plex administrative systems put in place so laboriously by
Montgomery County staff to serve only 500-600 enrollees
raises serious questions about cost effectiveness of the pre-
sent decentralized design. Certainly, these 's ystems -could
serve neighboring Prince Georges ounty as well (at a
minimum). Instead, a new Prince Georges County prime
sponsor director is trying to learn the ropes and reinvent the
management wheels for his subdivision. Suggesting a total
Washington-SMSA consortium involving three separate
authoritiesMaryland, Virginia and the District of Colum-
biawould probably be too yadical in the current political
climate.

However, if consortia were actively encouraged as a mat-
ter of policy, clusters of counties, and city/county combina-
tions would emerge that could probably reduce the number
of prime sponsorships significantly. For the first six years, as
the number of prime sponsors grew from 402 to 47_5, the
DOL has been totally neutral in the face of consortia forma-
tion and dissolution. This is to suggest that a policy change is
warranted in this area. Consortia should be activelt en-
couraged. Incentive bonuses of at least 20 percent shoiild be
guaranteed and transmted at the beginning of the grant
year. Bonus payments have ranged from a high of 10 percent
to a low Of 2 percent over the first six years of CETA. Con-
sortia bonus funding often arrives 10 months into the fiscal
year. When consortia threaten to dissolve, the DOL should
play the iole of active arbiter, seeking to fedress grievances
and assuage political egos. The payoffs could .be high. A
significant reduction in the number of prime sponsors means
fewer master plans and fewer annual plans to produce and

,
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read, and fewer modifications to process, and fewer
numbers of reports to complete. The potential impact on the
paperwork crush is tantalizing.

In addition, there are cogent cost effective indicators that
speak to prime sponsor mergers. We have mentioned the ef-
fect on management systems, and on the plans/modifica-
tions and requisite reports. The choice of vendors and the
contracting process are another area of potential benefit.
Often neighboring prime sponsors contract with the same
vendor, paying double administrative costs and fielding dou-
ble monitoring teams. One contract, with a larger number of
enrollees monitored by a single unit, would obviously be
more cost effective and efficient.

Privafe industry councils are strong advocates of 1 or
market planning, and operations, recognizing access to
broader job markets for applicants and a broader labor pool

'for employers, The trend toward multijurisdictional PIC's
speaks to the logic of a free flowing suPply and demand
manpower system.

Accountability Issue: Whose?,

The decentralized/decategorized CETA concept was in-
tended to allow local elected officials, supposedly most
familiar with local labor market needs and local unemploy-
ment problems, to put together pr grams (with federal
funds) to help address those needs a problems. It was and
is intended that local officials lield accountable for
results. But over the first six years, federal intervention has
increased markedly, as indicated.in the following directives:
,"If job placement is trnderway, use the Services of your local

' Employment Service." Montgomery 1/4c.iunty's funding was
help up until an agreement with ES was produced. "If ser-
vices are to be contracted out, give priority to commuWy-
based organizations"; ". . . if 'job creation (PSE)



258

templated, get union approval -of every job . . . and don't
forget to meet with your planning council at least five times a
year, your youth council everytime a youth activity or con-
tract is coritemplated and your private industry council for
approval of all Titleyil expenditures (and a good look-see at
other titles' expenditures as well." To top it off, the local
elected official is held responsible for any and all audit ex-
ceptions and disallowed costs encumbered by these newly en-
franchised partners! It is,time to stop playing political games
with this decentralized system. If a decision is made to hold
the local elected official accountable for funds and out-
comes, then he must be allowed to choose his instruments for
local policy implementation based op locally demonstrated
effectiveness. The CETA system has been overly tinkered
with to suit every special interest group. As stated at a recent
Governors', conference, "A rather fanciful form of
federalism has emerged . . . it has produced a situation
where no level or set of officials is perfokming the functions
it is best suited to perform." , \

Formula Funding Issue

The political price paid for the passage of CETA was
guaranteed funding for every political subdivision, rich or
poor, with 100,000 residents or more. This obviously diluteds,

the impact that limited dollars could have ori seemingly
limitless needs. But just as current talk of a, new rein-
dustrialization policy implies targeting and supporting key
industries for expansion and growth while acknowledging
that others may fade, so we may need to develop the political
courage to rework the CETA formula to maximize the im-
pact of scarcer dollars on geographic areas of greatest need.

,
It may be less of a problem than in the early years, now that
local officials have experienced the nightmare of CETA.
management problems, funding uncertainties, and audit
problems. Some prime sponscirs are voluntarily relinquishing

_
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funds. This may be a propitious time to rework and retarget
the funding formula.

Expansion Issues: CETA
and Economic Stabilization

As described earlier, most of the changes and expansions
imposed on the CETA system exposed the fragility of the
management structure. In addition, these changes were in
response to immediate national economic problems; the
recession of 1974 created Title VI; the lingering aftermath of
the recession produced the economic stimulus package of

sfb.
1977. However, national policymakers haye` failed to con:
sider the time required to develop absorptive capacity at the
local level. Adequate leadtime is an absolute necessity if a
quality product is desired. The responsive training in-
frastructure that has developed in the CETA system is
capable of expansion, without buckling. Montgomery Coun-
ty sees its greatest potential need in vocational English as a
second language and regards its primary deliverer, the Mont-
gomery County schools, as cpable of handling a quintupled
enrollment! The new set of r ationships with the private sec-
tor, immeasurably enhanced te private industry council
(PIC), has just begun to dupply new training capacity that
the ,Montgomery County staff feel could, absorb at least

\doubling
of resources In Title II-B comfrehensive man-

power service) and Title VII (private sector initiatives).

However, several administrative policies constrain CETA-
k fUnded training activities from their maximum use as a tool

for increasing productivity. First of all, current performance
indicators (soon to be standards) measure cost effectiveness
in very gross terms. Total expenditures divided by total
numbers who "enter employment" equal costs per place-
ment. Obviously, this provides little incentive for long term,
highly skilled occupational training. It also provides no en,
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couragement for the prime sponsor to seek out the most
disadvantaged groups and expose them to a sequential array,
of costly training ranging from remedial education, survival
skills and motivational reinforcement to skill training. The
short term "quick fix" for the most employable groups
withijh this target population will give the prime sponsor
highest marks on the current report cards.

A second issue closely related to CETA as a tool for in-
creasing productivity deals with the overly cautious attitude
in the Congress and the Department of Labor in regard to
subsidies for theorivate sector. On-the-job training and
upgrading training are the primary tools for interfacing with
the private sector. Yet both of these program areas are
overlaid with legislative and administrative constraints that
prevent their reaching their full potential. For example,
upgrading assistance can be offered only for entry-level,
deadend jobs. A policy decision is needed that speaks to in-.
creasing productivity at all levels. Flexibility is needed for
on-the-job training reimbursements that recognizes the 100
percent loss of supervisory productivity dpring the early
weeks of training for inexperienced workers in many occupa-
tions.

The experience of the Montgomery County CETA system,
reinforced across the nation, underscores the largely untap-
ped training potential in the private sector, if-reasonably
unfettered by excessive regulation. ,

Conclusion

In concept and in original de-Sign, the decentralized CETA
system was expected to meet the employability needs of local
citizens by determining local labor market needs and
assembling a mix Of activities delivered'by competent local
actors. The Department of Labor, charged with ovdrsight,.
had responsibility ior training its field representatives,

_
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I

establishing accountability measures and assisting the new
prime sponsorship system in creating appropriate manage-
ment systems.

*

As documentsd in this study and elsewhere, all has not
gone strictly aCcording to plan. But mach of significant value
has been accomplished in six years.

Constructive and productive training activities and .
management systems are in place throughout the CETA
system. There' is a growing body of talented, experienced
managers and operators. There is growing iecognition within
the leadership of DOL/ETA that intergovernmental
management and communication systems must e
dramatically improved and that management assistan to
prime sponsors is of hi hest priority. The Congress gave
birth to a decentralized m npower system over six years ago.
To date, where strong local management and training
capacity exists and flourishes, it appears to be an accident of
birth; not. planned parenthood. The issues for the 1980s that
emerge from this study focus on more consolidation at the
local levelg, clearer definition of 'roles between the "feds"
and the "locals," simplified intergovernmental management
systems that encourage the focus on quality training, and
building arid supporting local management capacity.

2
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North Carolina Balance-of-State

Decentralization and Discontinuity
Edward F. Dement

MDC, Inc.

Introduction/
The study occurred during a period of considerable tor-

moil within North Carolina's CETA management hierarchy
and its balance-of-state (BOS) program planning 'and
delivery system. At the time, it was clear thaestate CETA of-
ficials rarely concerned themselves with the quality of train-
ing because they were too busy resolving audits, enforcing
compliance, reporting numbers, and reacting to criticism.

North Carolina's experience' suggests that CETA may
have asked ,too much, too soon, of a BOS system pbörly

\ prepared to handle the responsibilities thrust upon it. Thus
far, management capacity has been inadequate to the
demands of a ponderous system in which problems faced by

, local CETA sponsors are exacerbated by the scale and scope,
of the BOS servicR iarea, the, plethora of program operators
rendering CETA seitvices, excessive federal expectations, and
the administrative layering inherent in state government
operations. Rather than being in position to articulate pro-
gram policies, refine decisionmaking procedures, and pro-
mote training quality, the BOS staff has strtiggled simply to
function as grants broker and funding conduit for contrac-
tors numbering in the hundreds, and projects in the

)bousands. .

At best, the federal influence' on the quality of training in
the SOS has been benign rather than constructive. CETA

. regulations have diverted attention at all levels from matters
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of substance to matters of form, and federal policymakers
need to recognize that uniform regulations may not be ap-
propriate for sponsors of widely differing sizes and

Moremen, federal officials should perhaps
consider upgrading and expanding their BOS technical
assistance and staff development capabilities, while also
assuming at least a share of the responsibility for strengthen-
ing substate CETA planning and service delivery capacity.

North Carolina Ba lance-oState

North Carolina is the third .largest state on the east coast,
with 5.8 million people residing in 100 counties and three
distinct geographic areasthe mountains, the Piedmont,
and th coastal plain. For administering CETA programs,ek

howeve the state is divided into 13 prime sponsor jurisdic-
tions: twelve of these sponsors are units of local government,
including North 'Carolina's five largest cities and seveR coun-
ties with more than 100,000 inhabitants; the thirkenth
CETA jurisdiction is the balance-of-state, or BOS.

BOS Area and Administrative Structure

The State of North Carolina serves as CETA prime spon-
sor for a 90-county BOS area covering 45,000 square miles
and comprising 18 multicounty planning regions. Each of
these regions covers a territoryiarger than any local CETA
jurisdiction in the state, and annuat CETA allocatipns and
enrollments in th BOS are roughly twice those df the 12
local sponsors combined. Other striking features of the BOS

, are its geographic and economic diversity, the dispersion of
its 3.6 million residents, and its paucity of program planning
and delivery infrastructures commony accesible to local
CETA sponsors.



The BOS is generally characterized as that area lying out-6'
side the state's major industrial, educational, and trade
centers. A panoply of coastal villages, mountain resorts, mill
towns, fafming communities, and small-to-medium
manufacturing and trade centers, the BOS contains two-
thirds of the state's populace with a primarily overwhelming-
ly *rural population. Other than the 12 localities already
designated as CETA sponsors, fewer than half-a-dozen
towns have more than 50,000 people, and nearly half the
state's population, resides .outside the corporate limits of
fowns having 2,500 people or more. .

After World War II, North Carolina bgan its transforma-
tion from a poor agricultural state to a poor manufacturing
state, and it hourly industrial wage rates are currently the
nation's low s Although the state now attracts more high-
technology in ustry, fully half of its manufacturing jobs still
-r.
are in the low-wage, declining employment fields of textiles,
appaiel, and furnitUre. And, with few exceptions, the More
sophisticated industrial 44-iewcomers gravitate to the more
populous Piedmont cities or tb\the half-dozen emerging
growth centers in the mountains and coastal plain.

The 3.6 million BOS residents represent over 1.2 million
households, of which 23 percent are nonwhite and 32 percent
contain at least" one CETA-eligible member. Dempgraphic
data show the incidence of socioeconomic distress to b
greatest for minority families and for those headed by
women; nearly half of all nonwhite and female-headed
families contain at least one individual eligible for CETA
services.

Government Structure
and CETA Infrastructure

Rural North Carolina had no local infrastructure totab-
sorb large-scale employment and training activities at the

r c

( ) -'1 v
4.... i

\



266

'time of CETA's inception, although numerous program
operators had emerged under federal manpower initiatives
of the late 1960s and early 1970s. Creation of a state-
financed manpower council in 1971 constituted the first step
toward a statewide planning capacity for employment and
training programs. Another significant event that year was a
gubernatorial executive order designating in each of 17 (now

,,-

18)fmulticounty planning jurisdictions a single regional agent
to assist local governments in matters pertaining to state and
federal grants. Until 1974, however, these lead regional
organizations (LROs) played only, a tangential role with
respect to manpower programs, serving largely as informa-
tion brokers and advocat s of better coordination among
program operators.

In May 1974, just two months before CETA's implemen-
tation, North Car.olina's first Republican governor since
Reconstruction announced the consolidation, at the LRO
level, of all responsibilities for federally financed programs
concerned with family planning, child development, nutri-
tioN and services to the elderlyprograms fotmerly
operated by local vommunity action agencies (CAAs)
through contracts with state government. Consonant with
the dismantling of. OE0 nationally, this 1974 state policy
sought to eliminate most if not all of North Carolina's
CAAs. In effect, LRO boards, comprising elected officials
from member local governments, were given control over
local "human services" programs. Moreover, LROs were
assigned responsibility for planning CETA activities in the
BOS and given the option to assume administrative duties
for local manpower programsmany of which wele
operated previously by CAAs. The new policy, while making
community-based recipients of federal funds more accoun-
table to local officials, carried no safeguards to protect either
the quality of LRO planning) or the credentials of LRO staff
performing CETA assignments.

..
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Thus, CETA was implemented in July 1974 amidst swirl-
ing Controversya class-ation suit against the governor on
behalf of 37 CAAs, and the delegation of CETA planning
duties in the BOS to nongovernmental entities ill-prepared to
handle them effectively. Ironically, the state policymakers
who insisted on decentralizing the planning and adminiltra-
tion of CETA's Title I programs in 1974 eschewed the op-

------portunity one year later to approach the new Title VI public
service employment (PSE) program in the same manner. In-
stead, they chose to administer PSE funds by negotiating
directly with state agencies and local governments or by
channeling funds to BOS program asents where required by
law.

Although CETA staff and funding have grown immensely
since 1975, the BOS system in place during this study remain-
ed much the same as it was then. The state sponsor serves
primarilY as funding conduit and program monitor; all ser-
vices under Title II-B (old Title I) are still planned by the
LROs, and PSE programs are handled directly by local
governments except in the growing number of localities
where disenchanted elected officials have declined further
CETA 'involvement. One major change, however, is that
LROs no longer have the option to administer CETA pro-
grams. That experiment, which produced more problems
than it solved, was terminated soon after a new governor
took office in 1977. Practically every CETA program im-
plemented since 1974 has. bypassed the LRO system,
although BOS staff have recently begun reversing that trery
by assigning LROs new planning and proposal review
responsibilities for some youth programs under Title IV.

At the state level, CETA is administered by the depart;
ment of natural resources and community development
(NRCD), a new state agency created in 1977 and headed by a
gubernatorial appointee, one of the state's foremost black
political leaders. Within NRCD, CETA functions are now
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-
lodged in the diVision of employment and traininga new
unit created while this study was in progress, and one of .nine
NRCD divisions reVorting directly to the department's cIepu-
ty secretary. When the study commenced, the BOS operation
was supported by a staff of 190, and functioned in-
dependently of the state employment and training council
(SETC), also housed within NRCD. In August 1980,
however, state officials announced a major CETA
reorganization, precipitated by extensive media criticism and
the recognition of serious,administrative deficiencies.

Under the new arrangements, BOS planning and field
operations, SETC activities, and the state's independent
CETA monitoring unit were merged into a single NRCD
division under a new executive director of employment and
training, while all CETA fiscal management, fiscal technical
assistance, reporting, and property cohtrol functions were
-assigned to a new independent comptroller. Both the cornp-
troller and the executive director now report to the NRCD
deputy secretary.

BOS Funding and Enrollment Levels.

Altogether, CETA various titles and special programs ac-
counted for almost $120 million in new BOS allocations in
fiscal 1979, when over 70,000 persons participated in state-
sponsored CETA programs. The BOS also looms large when
enrollments are compared with those of the state's 12 local
sponsors: of the 29,500 North Carolinians receiving Title
II-B services statewide turing the 1979 fiscal year, 18,000
were in the BOS. Of the 41-7370 Title IV youth participants
statewide, the BOS serV*ed over 30,000. And among the)
state's 26,162 PSE enrollees in 1979, over 19,100 were BOS(
residents.

To implement its CETA programs, the BOS relies on a
staggering number of contractors and local operators.

(



4

- 269

Although the numbers vary almost daiiy, the April -1980
count included 272' contractors, '1,665 programs, and 4,881
separate Program lyudgets in effect. This magnitude of
CETA aCtivity May explain, at least in part, why the BOS has
a s4(-year hiStory of grant underspending and chronic in-
completeness of its statistical reports to the federal regional
office.

Prime Srionsor operations .

Owing to the size of its service area, the ftpidity of.
* CETA's growth, and the diversity of progr,kris under its pur-

view, the BOS has had little Choice hut i2f assume the sole of
planning facilitator, grants beoker, and compliance mbnitor.
The state office has no direct operational role for any CETA
program, but serves ins'tead .as contracting agent f.or all
funds allocated to ths prime sponsor. It is apparent,
however, that the admIniStrative approiches, employed

, under various CETA titles are rarely.unified and sometimes

. defy coordination at any level.

Planning and Decisionmaking ;
Although CETA, provides "all spoafors the statutory

L. authority to plan their own employment,and training pro-
grams, the BOS has seldom exercised its planning
prerogativesa-consistently opting, instead, to delegate deci-
sionmaking authority toWthers. In essence, planning at the
state level consists largely or devising ground rules and
tilnetables for others to follow. Thus% while the BOS staff
performs a broad grants planning function, it rarely engages
in the more substantive conceptuarand operational planning
of-local CETA activities. .t

s .... ,

The potential centerpiece of BOS planning (and pefhaps
het state's beSt hope for eventually building strong decision-, .

,
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making capabilities throughout its rural areas) is the decen-
tralized LRO 'planning process for Title II-B/C pfogramsa
1,v ell-defined and conceptually sound sequence executed
under the attentive guidance of state office coordinators.
The product of six years' maturation aind refinement, t
process requires annual analyses .of local needs and ultimate-
ly determines regional program mix 'and service delivery
strategies. One limitation, however, is tiv the Title II-B/C
funds planned in this manner account for only 20-25 percent
of all CETA resourCes in the typical BOS region.

' Plan ning formats for other CETA titles vary sharply in
overall aPproach;coherence and depth: procedures.for Title
II-D and VI PSE programs are.unrelated to those for Title 1"
II-B/C. Not only does Title.IV youth planning differ from
all other titles, but its prograni subparts each proceed on in-
dependent tracks. And Title VII yrivate sector inifiative
planning,resembles none of the above. Clearly, the tendency
since .1974 has been Oa introduce each new federal initiative
under its own special set of "house rules" and administrative
approachesa practice that frustrates the efforts. of BOS
staff, LRO planners, and local operators' to coordinate their
re's'pectiv6ctivities.

The record of BOS planning councils "(and many of the
substgte rpgional advisory-committees) generallY has been in-
auspilcious,. Four BOS planning councils were appointed in
CETA's first six years; each tirne, initial flurries Of council
activity gradually subsided ibto lethargy. The July 1980
meeting of a reconstituted BOS council was its first meeting
in more than a year, 4though three of its subcommittees had
serried as sounding bo'drds for staff recammendations in the

.

inthim. At the LRO level, CETA advisory committees range
from a highly active few to those that seem almost nonexis-
tent. One cOmmon characteristic, however, is that none.
engages in planning sufficiently comprehensive "tO embrace

1
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all, or even' most, of the various CETA tiiles and prograjn
subparts. Instead, they have focused almost exclusively on
Title II-B program mix decisions and, beginning in fiscal
1980, on Title IV summer programs.

Overall, three sets of actors appear to wield greatest in-
fluencet in BOS planningand decisionmakingthe state
staff, LRO planners, and local operators. Their program
planning efforts may be constrained, however, by 'an
overaburidance of federal CETA rules, regulations, and re-
quirements, by a detached BOS administrative style that
seems at times to be systems-oriented almost tp a fault, and
by *ell-intended but somewhat inflexible management pro-
cedures which can, unless applied judiciously, cause the
elithination of good programs on technicalities while failing
to correct (or even to notice) serious operational deficlçncies
in others.

BOS Management Practices

Effective management has been thwarted by instability of
BOS leadership and an absence of supportive gUidance or
policies from top state officials. Given the pressures of
CETA's rapidlrowth, eiglit directorship changes in six
years, and a half-dozen-staff reorganizations, it is understan-
ilab19.how management by crisis became the BOS norm. In,
some respects, internal systems ,for grant management and
'prOgram oversigfit are quite sOhisticated; key recordkeep-
ing, verificatión, and 'monitoring systems ,are in place add
function Well. Ih other areas, however, the BOS clearly
shows the effects of CETA growth that occurred before the
state sponsor was Prepared to adcomrnodate it.

The state's management: information system (MIS), for
example, digests a plethora of fiical, client, ind operatibnal
data, and it cranks out reams of statistical. reports. One
ifossrble flaw+, howeveraside from persistent problis of

`O

.-



?

(
272 .

...

incompleteness that may be inherent in any system tracking
1,700 iograms and 70,000 peopleis that data generated
for DOL reporting 'purposes is rarely what BOS managers
need to run CETA effectively. Aggregated data can often
mdsk major problems that exist within certain regions or on
the part of certain operators. For program managers to iden-
tify and correct emerging problems before programs become
unsalvageable, howrer, would require a combination of
better and more timely data (disaggregated by locality and
program type), and greater familiarity with program pro-
cesses and specific operational idiosyncrasies than what is
now routinely derived through BOS compliance monitoring
activities.

Tht BOS rmanitors its programs rigorously, bta the focus
is on technical compliance to the near exclusion of program
substance. One 30-page BOS monitoring guide, for instance,
examines all imaginable aspects of Title II-B oPerations
other than those concerning program process and con-
tenttwo variables critical to the quality of CETA training
activities. By. stressing statutory and regulatory compliance,
the monitoring process insures that BOS programs are clean
and legal, but it does not permit policymakers to evaluate
what works, what doesn't, and why. Evaluation, where at-
tempted at all, occurs only in a handful -of regions where
LRO planners have devised their own procedures with en-
couragement and fiancial help from the state.

Performance data and , monitoring reports are incor-
porated irito decisionmaking for some CETA titles through a./
new system called "demonstrated effectiveness"a process
that exempts provenoperators from the ,c.ompetitive bidding
required of other prospective contractor§. This approach,
while still being perfected, resulted from a commendable
BOS staff initiative and should help to enhance future pro-
gram quality. One inherent danger, however, is that it tends

i
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to reflect the prime sponsor's propensity to manage yearend
reports rather than programs in progress. BOS staff are now
taking steps to insure'that the process will accomplish more
than simply to encourage turnover among progtram
operators.

The independent CETA mnitoring unit (IMU) establish-
ed In 1979 initially bore little relationship to other BOS
monitoring efforts, dwelling instead on suspected &ses of
iscal abuse.-Recently, IMU was placed under a new state

CETA director, where its activities can build upon and be
coordinated with those of other BOS field monitors. This, in
turn, should permit gOS field staff to place greater emphasis
on the substantive, qualitative, and systemic problems faced
by local operators.

Thus far, the BOS management environment,has been one
in which planners, managers, auditors, and data specialists
communicated only rarely, and wheie each spoke a different
language when discussions were attempted. These problems,
however, seem largely attributa le to an absence of stable
leadership during most of CETA's history, and not to the
presence of intractable problei1samong ssaff.

Organizational Staffing,
Stability, and Development 4,

IA June 1980, the 190-member, BOS staff included 16 ad-
ininistrative executives, 105 professionals, 66 office and
clerical workers, and3 technicians. Overall, the staff was 52
percent female and 27 percent nonwhitemuch higher pro-
portions than in, other divisions within the state department
responsible for CETA.

The size of thePBOS staff at mi 1-i1980 was roughly eight
tkes that during CETA's first ye 'r of existence. Problems
predictable in any organization dergoirig- such rapid

C.)4
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growth were exacerbated in North Carolina by leadaship
turnover, sagging staff morale, and the Constraints Or two
personnel systems; the state merit system (of which CETA is
a part) and the departmental system governirig all divisions
within NRCD.

Bringing CETA under the state's merit system in 197 les.4
reduced the 'incidence of patronage appointments to CETA
jobs, but it also had the effect of depressing staff salaries
while making it more difficultior BOS managers either to
acquire new staff Or to reassign those on board. Before being
submitted 'for merit system action, however, all BOS,staff

\changes now must also clear NRCD's own personnel
' hurdles, and the 'department has not always proved respon-
sive to urgent CETA requests. For example, a six-,month
departmental delay in refilling a key PSE grants manager's
positionvacated in April 1980forced a $30 million PSE
program to be handled by others cin a catch-as-catch-can
basis. Other crucial actio4s, including the appointment of
the new CETA director, hive been delayed for many, many
months.

To put CETA'S salary scale into perspective, the current
BOS director is responsible for an annual bwiget only-slight-

,
ly less than that for the. entire state .community college
system, but his $27,000 annual salaky ,npon assuining the
position in August 1980 was less than that of a high school
principal in the Raleigh area. TyPically, other senior ad-.
ministrative positions range downward from the mid-
twenties, while middle managers and other prossionals
earn from 'the midfteens ito low twenties.

While BOS.staff salaries are generally l;ieneath -those for
comparable jobs in many other state and local agencies in the
capital area, they are far,hetter than those for LRO planners
and local CETA practitioners across the BOS. With LRO
planngrs makinglas little as $12,000 annually and local pro-

?
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gram directors often earning barely more than PSE par-
ticipants, it is unrealistic to expect CETA to attract pr,oven
professionals into its vacant positions. -Thus far, however,
the state sponsor has had little influenq, on the regressive
wage structures in Jiggly rural counties and community
organizations, and ,/bas seldom attempted to resolye
remunerative inequities at either the state or the local level.

Instability at the top, with eight acting or perthanent direc-
tors in six years, accounts perhaps more than any other fac-
or f or the io* morale and extensive internal fragmentation

evi t during this study. Since August 1980: NRCD of-
ficials have placed their CETA fortunes in the hands of a
proven adminiwator/ hired from one of the state's local
sponsors, and he has/assembled a new management team
capable of revitalizink what had become a catatonic BOS
operation by mid-year. Given time and continued support
from above, qualitative improvements are almost a certain-
ty.

Staff development has seldom been a BOS priority, either
, in the state of fice or at the substateplanning and operational

levels. A CETA- financed employment and training institute
was created in 1978 to address this problem, butuntil recent-
ly it shunned staff development in favor of convening
numerous CETA-related conferences. While state officials
say that past cOmmunications problems were largely resolved
in 1980, the institute has little credibility with BOS operators
and its survival now appears tte in considerable doubt.

Planning and Service
Delivery Infrastructure

While the basic Title II-B planning mass is conceptually
sound, BOS staff recognize that two essentialsCETA plan-
ning expertise and LRO organizational commitmentare
sometimes lacking at the substate regional level. When the
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state delegated CETA planning to the LROs in 1974, it set no
controls on the qualifications of regional planners or on the
performance of quasi-governmental entitieS whose organiza-

)ional philosophies tend to reflect rural southern conser-
vatism.

Although CETA pumps millions annually into each of the
18 BOS planning regions, CETA's prografns and services
seldom reeteive high LRO priority, and.CETA planning posi-
tions are often characterized by low pay and high turnover.
In the absence of formal training or credentialinutandards
for new LRO planners, CETA expertise is something ac,-
quired chiefly through trial and error. Once acquired,
hoWever, this regional expertise can also vanish with the
departure of a single experienced individual, which suggests
that the BOS planning infrastructure may lack permanence
and stability. In many regions, the planning process still
centers on program mix, and perhaps no more thail half of
the present LRO plajmers are sufficiently skilled tb design
sound programs or engineer cohesive delivery systems.

Service delivery arrangements vary widely from One region
to another, but in most few "systerns" exist for delivering
CETA iervices. The BOS designates no Presumptive
operators- Of any CETA program, and contractors are
selected either by competitive bidaing or by certificakn as
having demonstrated effectiveness. Despite the regional
variations, however, three delivery agents predominate in the
BOS; local offices of the state employment service (ES),
local Community,college's, and nonprofit community:based
organizations.

Depending on regional preferences, programs Amy- be
operated by 4ny or all of these organizations independentlY,
one agency may be designated to contract 'for all programs
(offering some services of its own and subcontracting for
others) or, as in one region, counties may establish special

1) 0 0
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departments to operafe programi under all CETA titles.
These latter arrangements, however, are rare; like most rural
environs, the BOS area is seldom conducive to highly coor-
dinated delivery systems. Operators and population centers
are generally too isolated from one another to relate in any
significant way, even for programs under the same CETA ti-
tle. And, with the multiplicity of BOS administrative ap-
proaches to 'various CETA titles, the design of coordinated
comprehensive. CETA delivery systems has become a prac-
tical impossibility.

Political Climate

In 1980, CETA was a heated election-Year issue in North
Carolina. Grand juries investigated several contracts with
clear political overtones, county commissioners tag*d
CETA as their least favored federal program in a special
statewide poll, the challenger to the i cumbent governor
made CETA a central issue during his rçgativist campaign,
and the state auditor (an independent elec ed official) releas-
ed several reports'critical of the state's CETA programs.

Considerable attention focused on the secretaryof NRCD,
much of it deriving from CETA audits released by the same
state auditor whose 1976 opponent was backed by the
secretary. Press releases concerning the "resolution" of
millions of dollars of questioned CETA costs came across in
t e newspapers sounding as if state CETA officials were
fo1givfng - sloppy program management as a matter of
routine. And a programmatic audit of the, 1979 summer
youth program, performed by the state auditoi's staff under
contract with DOL's regional office, attempted to discredit
CETA officials by alleging poor BOS management of a huge
program which, to more informed obsTrvers, 1:vas an un-
qualified wficess.
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Politics, whether or not partisan in origin4 have clearly af-
fected NortirCarolina's CETA programs almost from their
inception. Not only must BOS administrators cope with
political pressures inherent in state government, but they
must also consider the preferences of 90 counties whose
political leadership may or may not be attuned to federal and
state CETA priorities. In the past year, for example, a
number of rural BOS counties proved either unable or un-
willing to implement the new PSE training provisions under.
Title II-D. Thus gos sitaff members found themselves with
difficult political choices; i.e., to deobligate PSE funds in
thgte counties, perhaps inviting clashes yith local govern-
ménts, or to risk nioliaudit exceptions and negative publici-
ty by failing to meet the Title II-D training expenditure re-
quirements.

The Federal InflUence

The BOS seems to enjoy fxcellent rapport with its DOI
segional office representative, an individual who clearly has
gained both the confidence and respect of state staff in the
three. years sint his present assignment began. Erven so, it
appears that the relationship is limited. Transactions be-
tween state staff and_their "fed rep" most often conwrn
matters of technical compliance, federal priorities, and EIOL
timetables.. They rarely ektend to the thorny problems of
BOS administration and almost never imOnge on loCal pro-
gram planningior operations. To cover these areas adequate-
ly, however, ould necessitate a greater commitment of
federal field staff than the single individual 'Who currently
must divide his time between the BOS sponsor and other in-
house DOL assignments.

State staff and the DOL representative both feel that rm..s
tional policymakers, in devising new programs and im-
plerkentatidn strategies, often have failed to give large state

,
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sponsors adequate consideration. In the BOS, a CETA
system begun in 1974 was lOaded heavilyoverloaded, in
factby successive federal initiatives introduced before the
state had established ifs capacity to plan and manage effec-
tively. Moreover, an unending stream of regulations and
directives from Washington has hampered BOS efforts 'to
educate even its own in-house staff units, much less those of
nearly 300 contractors in 18 substate regions.

Recent developments in the state office raise major ques-
tions about the adequacy and the effectiveness of federal
oversight as it pertains to large state sponsors. Although
DOL conducts annual assessments of BOS performance,
these have consistently stressed compliance with new regula-
tions while rarely addressing issues of far greater conse-
quence. In 1980, for instance, DOL's formal assessment
found that the BOS private industry-cOuncil was improperly
constituted, that efforts to remove architectural barriers for
the handicapped were inadequate, that eligibility verification
and enrollee grievance procedures were incomplete, and that
inventories of potential PSE contractors were insufficient.

A

At the time, however, the state's CETA Program was in
considerable turmoil and receiving widespread media
criticism over the mishandling of funds by,an OIC affiliate
and three private firms headed by the president of the. state
AFL-CIO. By coincidence, during the same week of the
DOL assessment, a special investigative toam from the
governor's office was compiling its own report, identifying
major flaws in BOS,contract approval, fiscal management,
fiscal technical assistance, and internal coordination pro-
cedures. These problems were the proximate cause for the
subsequent dismissal of the seventh BOS director, the hiring
of an independent CETA comptroller, and a complete
reorganization of t e s'iate CETA offitp. None of these
crucial points, howeve , \were addresfd by the DOL review.
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Federal officials may need to consider fundamental
changes in both the frequency and scope of their formal
assessments if DOL oversight is to become more than a
hollow exercise. Experience suggests that one-week visits by
unfamiliar teams are insufficient even to recognize substan-
tive problems, much lesslcorrect them. Of particular interest
to this study was that DOL's 'assessments of the past four
years fail to include a single reference to BbS planning, local
service delivery, or the appropriateness and quality of CETA
training activitiei. One problem, apparently, is that rigid in-
struments devised in Washington force their users to waste
hours on trivia, while denying them the flexibility to pursue
items of obvious import. Procedural refinements are clearly
needed, but may also prove futile so long as DOL's
assessments seek only to identify problems without showing
CETA sponsors the means for solying them.

The reliability and usefulness of federal statistical reports
also seems suspect. It was August 1980, for instance, before
the BOS cotild provide final grant closeout figures on fiscal
1979 expenditures, and these varied considerably from
earlier estimates. In the rush to file required DOL reports on
time, accpracy and completeness are sometimes unafford-
able luxuriesas evidenced by the 7,500-person difference
between BOS enrollments reported at.the end of fiscal 1979
and the final tallies of carry-forward enrollments later shown
in 1980 quarterly. summaries. Such major discrepancies afe
seldom reconciled, however, unless DOL officials compare
new reports with those filed previously. And current federal
reporting requirements now seem to give neither BOS staff
nor DOL recipients enough time to reflect on old reports or
to tabulate more accurate updates.
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Training Policies, Practices,
and Potential for Expansion

2$ 1

To the extent that BOS training policies exist, they are
policies implicit in the sponsor's commitment to decentraliz-
ed planning and program development. All major decisions
on training under Title II-B are delegated tO the LRO level,
while most training decisions with respect to CETA's PSE
titles are made at the county level. The BOS has no formal
policy preferences regarding the role Of training in the CETA
services continVum, nor any concerning the alternative types
of training provided to CETA's participants. As a result,
decisions at the LRO and county levels may be influenced as
much by past tradition as by formal planning, and by the
needs of institutions as much as the needs of ETA clients.

The absence of coherent BOS policy perhaps also accounts
for the fact that training is emphasized in ssme_regions-but
receives low priority in others. Although training facilitie-s
abound in most regions, there are no policy imperatives for
LRO planne)rs and local program operators to link with such
existing resources as the state's nationally recognized system .

of community colleges'and technical institutes or the state- ,

financed prevocational training program's offered by 47 of
the 58 schools in that system..

S. i
Owing largely to the 1978 elimination of PSE as an

allowable Title II-B activity (one instance in which the BOS
did devise a clear policy before it became CETA law), the
state has gradually increased its proportion of Title II-B.
dollars spent in support of classroom training and OJT ac-
tivities from 41 percent of al l. expenditures in fiscal 1979 to a
planned 48 percent in fiscal 1981. By far, the preferred BOS
training modes are those offerMg maximum flexibility in
rural labor marketsindividual referrals to community col-
lege vocational and technical courses, job readiness training
of' brief duration, and OJT. b

..
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Course Selection and Duration
of Training

Courses and skills training categories for Title II-B are
normally identified during the annual planning process con-
ducted at the substate regional level, and occupational areas
are generally limited to those in which there are known
demands for additional workers. This process, however,
quir.es little specificity with respect to enrollee targeVng or
the relative emphasis to be placed on various occupations in
on-the-job and individual referial training programs. Lists
of permissible training categories are developed, but most
LRO planners simplY delegate to program operators the final
determinations on )vho gets trained and for what.

Duration of skills training varies by planning region, train-
ini facilitY, and occupational area, but in no case is permit-
ted to exceed one year. Typically, class-size skills training
ranges from 26 to 52 weeks, while individual referral training'
conforms to the regular semester or quarterly calendars of
local community collegesvarying from as littfe as' three
months (for cdrtificate programs, such as nurse ails) to a
full yehr (for diploma programs in business, builelifft trades,.
and other fields):

Relative Emphasis on Training
. Versus Other Activities

Despite the appearance 'of heavy fiscal commitmerits to
training under Title II-B, only 30 percent, of the 70,000 fiscal
1979 CETA participants in the BOS were exposed to some
fo'rm 'of training activity. Excluding the 6,200 youth 'who
eniered brief summer remediation programs, just 22 percent
of other CETA enrollees were,provided ins9tutional training
pi OJT. By mid-1980, this figure had increased to 4percent
of all enrollments, largely as a result of gains underETA's
PSE titles. (Most PSE traini\ng, however, is of' the ab-
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breviate,d job-search variety; although training of greater
depth and duration is being contemplated in some BOS
counties, this seems unlikely to occur oitensively because of
inherent limitation's in using PSE as a training vehicle,.)

Most BOS training occurs under authority of Title II-B; in
fiscal 1979, over 41 percent of all expenditures under this ti-
tle were associated with institutional and Cm-the-job training
programs. (By comparison, just 2.2 percent of all Title II-D'
PSE expenditures supported training activities that year,
despite a 10 percent statutory requirementa clek indica-
tion of the difficulty the BOS has experienced in implemeh-
ting the new federal training provisions for PSE.) Viewed by
cost category rather than by type of activity, however; a
much different pattern emerges: Just 14 percent of all II-B,
expenditures in 1979 involved the purchase of instructional
services and training materials, compared with 61 percent for
enrollee wages and allowances, 16 percent for client services,
and 9 percent for local administrative costs. Overall, 86 per-
cent of all Title II-B, expenditures covered costs other than
instruction in occupational, basic literacy, and employability
skills programs.

Applicant 4cess
and Participant Characteristics

In several of the better-coordinated regions, CETA ap-
plicas_ have reasonable access to a number of training alter-

'natives; elsewhere, however, both the type and the quality of
training an applicant receives depend largely upon, which
operator.'s door the indiVidual reaches first.

Concerning who gets referred to which programs, distinct
patterns are evident. Blacks and women enter class-size'oc-
cupational and, prevocational training far more frequvintly
than they enter OJT, where whites And males predominate.
Veterans are concentrated in individual referral, OJT, and

-,
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PSE programs. And, ovetall, the prime sponsor's PSE
enrollees tend to be older, whiter, better educated, and more
heavily male than its Title II-B trainees. It may or may not be
the state's preference that most of its OJT and individual
referral patticipants are white, while most prevocational and
CETA class-size skills training participants are black. But
this, apparently, is part of the price paid for decentralized
planning in the absence of a BOS training policy framework.

Institutional Training Occupations ,

Because operations are decentralized and applicant selec-
tion decisions have been dele,gated to nearly 300 contractors,
the BOS staff rarely has current information on how.many
people are being trained, for what, or by whom. Conscien-
tious regional planners and BOS field monitors may keep
tabs on their respective substate territories, but there is
seldom any state-level aggregation of training data and
almost never any analysis. Nine months into fiscal 1980,
neither the BOS staff nor the state department of community
colleges (which provides most skills training) had generated
summary information on fiscal).979 CETA occupational
training categories. Although, the state employment service
(ES) later compiled a list of occupational titles from its 1979
allowance payment records, BOS managers had no such in-
formation until long after training had ended, thus raising
the possibility that CETA training activities could, in the ag-
gregate, be inconsistent with BOS occupational growth and
demand patterns.

According to ES, 7,212 individuals entered BOS
classroom training in fiscal 1979. Of these, 3,135 enrolled in
iirograrns offering specific occupational skills, with over
two-thirds entering the building trades (19.8 percent),
secretarial and general office training (13.1), industrial pro-
grams (11.9), medical sciences (11:-0), and automotive fields

12
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(10.5). As opposed to the 3,135 enrollees h.' specific occupa-
,tional programs, hov'v ever, the mafority of BOS institutional
trainees (4,077) entered short-term prey ocational, remedial,
and developmental activities. Steering 57 percent of all BOS
traineeS into employability development programs rather
than towards specific occupational skills may have been en-
tirely consistent with the needs of disadvantaged applicants
in rural labor markets; in the absence of a BOS training
policy framework, however, this point remains unaddressed.'
And while enrolling over 3,000 CEYA participants h*skills
training'is no small accomplishment, that number represents,
but 0.1 percent of the state's labor force and only a tiny frac-
tion of fts CETA eligibles. .

Placement Results ,

r AnalYsis of post-training placeme s revealed that only,25.
percent of all BOS institutional tra ning tominees actually
entered employment in fiscal 1979, while substate regional
placement rates ranged from a high of 45 percent to a low of
7 peecent. Overall job accession rates for class-size and in-
dividual referral skills training terminees were 29 percent,
compared with 27 percent for prevocational training ter-
minees.

Two factors, in' particular, seemed to account for the low
overall placement rates recorded in 1979-,the slackening
econoiny, and the fact that the CETA "count" of terminees
entering employment was taken at the time a participant
either conipleted or quit a given program. As a result, the
placement percentages failed to include those terminees who
obtained jobs within a few days or weeks after their official
termination dates. The overall placement rate for institu-
tional training programs was further diminished by the fact
that only 9 percent of all basic and remedial education ter-
minees entered employment; instead of moving directly into

,
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jobs, most of these were transferred to dchef CETA titles
and programs.

OJT programs, by comparison, reported an overall 55 per-
cent placement rate, with substate regional levels ranging
from 24 to 67 percent. The relatively greater placement suc-
cess under OJT, however, seems largely attributable to the
fact that OJT" "completers are, by ,definition, already
employed. Moreover, post-training retention by the OJT
employer is a contractual requirement in the BOS.

Potential for Expansion fi .

In effect, the CETA system in North Carolina has bought
in on an existing vocational and technical training.,
resourcethe state's community college system, with its an-
nual state appropriations of over $140 million. -The scale of
this buy-in, however, has been miniscule: The 3,135 CETA
individual and class-size trainees enrolled from the BOS last
year bargly exceeded the annual student enrollment at one
school visited during this study, and there are 57 others in the
statewide system. Typically, annual CETA enrollment at any

1

one school represents no more than 5 percent of total student
e4roilment, while CETA accounts fgt. only 2 to 3 percent of.
the school's annual operating budg6t. .

. Ironically, the state's. fine system,,of community colleges
and technical institutes, constructed at great public expense
just 15 years ago, now finds:, itself strapped financially' by
state budgetary constraints on the one hand and spiralling
operating costs on the other, while the state's CETA pro:
gram consistently finds ifself unable to spend its annual
.allocations expeditiously. In short, federal money is- abun-
dant in 'a CETA system unprepared to handle it, while the
training system equippel!Vo handle it is money-poor._

Clearly, there is grea potential for expansion of BOS
training activity. Little would be achieved, however, by

r
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simply increasing CETA budgets in community colleges
without enunciating clear policy preferences with respect to
target groups and training priorities. The prime sponsor
should also reconsider current practices that permit dual ..1

standards of costs for trainini programs ih nonprofit
organizations versus those in mainline institutions.

Training Quality ...,
,

Based on observation's of eight training agencieslandling
over two dozen BOS training contracts, it appears that
CETA thus, far has had little influence on the quality of
training rendered to its participants. Owing to service area

_size, federakcompliance pressures, post-1978 diversion of
staff attention from matters of substance tb matted form,
and the administrative discontinuity associated with peated
BOS leadership changes, examining the quality of CET
training has generally been an unaffordable luxury for state
staff. ,

Among the CETA vocational programs observed during
this study, those operated in two community colleges,were of
consistently high qualitythe norm for all programs on
-those campuses. Training curricula not only were thorough
but also were developed by committees of local employers
and other advisors. The schools, both of them formally ac-
credited, had numerous safeguards to ensure high quality
standards. Facilities were both spacious and well equipped,
and GETA applicants had access to a broad range of training
options on ea& campus. In contrast, a third institution
visiteda Job Corps center operated for DOL by a private
firm which also holds a state contract for occupational ex-
ploration services in one BOS region7-was poorly ad-
ministered and ill-equipped. The training environment was
not only inappropriate for learning, but also threatening to
enrollee psychological and physicalyell-being. Nevertheless,

I
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this prograin serving 10 participants received an annual
CETA budget almost as large as that of a communitycollege
training 200 people annually in another BOS region.

Prevocational training programs were observed in_one
county Where a state-financed community college program
receiving no CETA, funds was operating within a mile of an
OIC-sponsored pre-job program serving essentially the same
clientele. Even though the community college prevocational
program in that county has a six-year history of successful

oprogramming, is financed under a performance-based state
formula, operates with a staff of four, and could haye been a
tuition-free resource, it is not used as a CETA program For
whatever reasotps, the OIC program was instituted two years
ago as a special BOS project, is 100 percent CETA funded,
has twice the staff and three times the budget, but clearly
lacks the experience, staff expertise, and the instructional
sophistication, or the coMmunity college program.

Each of the OJT programs visitedone operat,ed by a
community-based organization, one by ES, and a third by
the State Department of Laborwas of good overall quali-
ty. The strengths of these programs, however, derived not so
much from ,attributes of the CETA system ..as from the

r caliber of the individuals staffing them. And, in each case,
\ local staff cited aspects of the current CETA system that

tend to suppress rather than enhance program quality. From
conversations with these ouerators, it appears that the BOS
system has not yet matureCsufficiently to recognize and rec-
tify major systemic problems that may affect a number of
substate regions.

ES, for instance, is sometimes ineffective as an OJT con-
tractor because CETA-financed staff in some local offices
are constrained unduly by ES convention or diverted from
OJT duties by local ma:naiers who give CETAI low priority.
A striking example was seen in one region where the same.
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two individuals handling a state DOL-sponsored OJT pro-
gram that is considered one of the best in the BOS had met
little success while running that progratn under ES auspices
until ES lost its contract two years. ago,. In another region
where ES has an outs,tanding OJT program, an enlightened
local office manager insist's that CETA be a top priority of
every employee in his office. He has discovered ways to
make OJT and other CETA programs not only palatable to
local employers, but attractive as well. In effect, he has built.
a competitive market for OJT contracts, and both his OJT
placement and retention rates are consisten ly high. This
manager noted, however, that he had recei d but one visit
for a BOS staff Member in the past five ears. And, as a
result, few ES administrators elsewhere h ve benefited from
the lessons- he has learned while spending over 500,000
CETA dollars since 1975.

The OJT program run by a.community action agene'y in
another region also enjoys the reputation_of quality pro-
gramming. Its staff indicated, however, that .rigid BOS ad-
miliistrative cost limitations}ive prevented them from
maintaining their past effectiveness in the face of the sagging
local economy. There are simply too few, staff medibers to
handle the increased employer Scontacts required to locate
jobs during recessionary times, and staff who are available
desperately need training in OJT marketing techniques in
order to reach the larger employers traditionally hesitant to
participate in the program. Thus far, however, training pro-
vided by the state has consisted of a single woptshop to
review federal OJT-Ngulations for complianc purposes.

One obvious barrier to improving tlie overall quality of
CETA training in the BOS is the hisiorical absence of even
iudimentary evaluative systems capable of 'comparing
various contractors and their implementation strategies, fer-
reting out approaches that work yid those that do not, and
isolating the critical variables that seem to make a difference.
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Although BOS staff have recently made commendable df-
f orts to engender qualitative improvements through rigorous
annual bidding and contractor selection procedures, the
unintentional result to date may have been to promote

(s greatec turnover among local operators rather than better
quality within existing operations.

I

Conclusions and Recommendations
c

CETA's legacy in the BOS is onet of rapid growth, fre-
quent change, and chronic instability at its highest ad-

iministrative levels. Despite occasion expressions of interest
and commitment from top state gov

y
rnment officials, CETA

thus far has not received their sustained active involvement.
BOS administrators, besides coping with the managerial
complexities of a CETA program of immense proportions,
must also compensate for operational . dispersion, ad-
ministrative layering, and other limitations seldom con-
fronted by local spotisors. And they must:deal with political
influences, partisan and otherwise, which raise issues
distinctly different from those in most localities, while con-
forming to the same federal expectations, administrative
guidelines, and compliance deadlines as local sponsors.

These and other factors may account for the ad-
ministrative style typifying BOS operations since 1974a
style that often left little room for attention to qualitative
issues. In terms of CETA planning and decisionmaking, the
BOS has performed commendably in designing and refining
a decentralized planning process for programs under Title 117
B, which supports the bulk of BOS training activity. The
relative importance of that process has gradually diminished,
however, as a gaggle of new programs and CETA titles
spawned additional federal requirements and administrative
tasks. By fiscal 1980, the result was a multiplicity of loosely-
coordinated BOS.planning and management systems, most
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of them circumventing the Title II-B planning system which
formerly Constituted the heart of the state's decisionmaking
process.

Devising unified, cohesive management systems was fur-
ther frustrated by leadership changes, multiple reorganiza-
tions, conflictin4CETA goals, and the administrative isola-
tion of SOS staff from local programs. Prime sponsor con-
tact with program operators has tended moie to enforce
compliance than to assess program content, promote quali-
ty, or effect substantive improvements. Fiscal management
has been especiality difficult, and problems surfacing in 1980
triggered yet another re,vmping ofia BOS administrative
structure thus Mr inadequate to haddle the demands placed
upon`it.

Rather than,having to establish a new training sri for
CETA, the BOThad ready access to occupationa and pre-
job training through the state's existing . network of
autonomous community collnes, locally-chartered institu-
tions offering many cjuality safeguards. CETA's buy-in for
such training has been small, however, and only rarely has
ETTA concerned itself with the content or appropriateness
of thise schools' offerings. Outside the community college
system, where some training contractors seem to function
without benefit of quality standards, there is evidence that
major deficiencies intETA-funded programs can persist in-
definitely. To date, BOS has placed far more emphasis
on managing CETA grants than on creating the policy
framework and planning capacity to foster training pro-
grams of consistently good quality. And, entering CETA's,
seventh year, the BOS still has no coherent policies concern-
ing who gets trained, for what, or by whom.

There have been encouraging signs In recent months,
however. State CETA ldders and other key state officia$
now seem 'to generally agree on th,e need for devising new

(1 -4
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training policies and renewing the state's commitment to
economic and labor force developmenttwo areas in which
CETA can make important contributions. The recently
reconstituted state CETA staffincluding a new executive
director, BOS director, and SETC directoris clearly the
most experienced and capable North Carolina has eNer had.
Given timefand the latitude to run CETA openly and profes-
sionally, the future may be bright indeed. To date, however,

cCre path has been difficult and. the public perception of
ETA has deterioratecloteadily.

CETA may have expected too much, too soon, of a BOS
ystem poorly Prepared to handle the duties heaped upon it

since 1974. Yet, other than the assistance provided by the
. single DOL representative assigned to the BOS, federal

gaidance has consisted mostly of a flood of written instruc-
tions specifyThg what should be done,/but not how.. Federal.
oversight has been concerned far more with numbers and
"compliance than with capacity-building or substance, and in
terms of affecting the quality of CETA training programs,
the federal influence has been at best benign, and not con-
structive. Morecner, recent developments in the BOS seem to
raise doubts not only concerning federal capacity to correct
major administrative deficiencies, but .also concerning the
ability of DOL'': annual assessment process to even detect
them.

The six-year BOS.eXperience indeed reveals problems' in
the CETA systemsome perhaps soluble at the state level,

% and others clearly insoluble without aajustments in federal
expectations for large BOS sponsors. As currently con-
stituted, CETA may be unintentionally biased against states,

.. ,.holding them to the same statutory, regulatory, and repor-
tprial requirements as local sponsors, while ignodng crucial
dissimilarities in governThent structure, politics, delivery in-
frastructure, geography, and program magnitude. Indeed,
federal policymakers may need to reassess CETA4 implicit
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assumption that all sponsors are created equal, and that all
should conform to the same set of national policies and
operating procedures. ,

To the exterlt that North Carolina's experiences are typical
of those in other BOS jurisdictions, they may also suggest
the need for redefining both the role and the responsibilities
CETA now confers on state governments. Almost a third of4
all CETA funds, nationally are administered through states,
fully half of which operate at levels of funding and enrcill-
ment exceeded by only a hanckful of localities. Yet DOL's
research isirarely aimed at state sponsors, and relatiely'little
is known.....rdttionally aboui the extent to which other states
share problems similar to North Carolina's. If optimal
results are to be achieved through state-sponsored effoVs in
the foreseeable future, it may be imperative for policymakers
to re-examine the past performance of states as CETA spon-
sors lind, *where appropriate, formulate new policies for con-
sideration during CETA's 1982 reauthorizkion hearings.

In the interim, federal officials should consider immediate
upgrading and expansion of their in-house BOS technical /
assistance and staff de% elopment capabilities, could assume ...

IPleast a share\of the responsibility for substate capacity-
4uilding, and m need to declare a national,moratorium on .

ew programs and policies that fail to recognize inherent
OS limitations. For its part, the state could provide CETA

with a more stable operating environment, and it *clearly
needs to place greater emphasis on the development of
substate planning expertise, the crea96n of coherent CETA
training policies, and the articulation of policy preferences to
app(opriate parties. Another useful step would involve
building the capacity to looe'across regional lines and in-
stitutionil boundaries to determilie what works, what does/ ....-\
not, and why. For now,, howev9i, these factors seem to,We

(-----.....--largely unknown.
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Economi4haracteristics
orthe Consortium . . ..--.4

The industrial characteristics of the economies of the three
counties comprising the consortitim differ in serral substan-
tive ways. Hancock County, which borders the Atlantic
Ocean, is highly dependent on tourism and other seasonal in.-
dustries, including fishing, clamming, and lobstering.
Employment in the county experiences sharp seasonal fluc-
tuations, plummeting in the winter months and rising rapidly
during the summer. PiscNaquis County's employment is
dominated by manufacturing, particularly woods-ielated in-
dustries. Penobscot County's economy is the most evenly
balanced, with manufacturing and tV'e combined account-
ing for approximately one-half of e*loyment. The typical
economic establishment in the consortium is quite small in
terms of employment-. Onlr 5 percent tqf the business
establishnients in the consortium had 50 or more employees
on their payroll.

The family incomes of the residents of the consortium
have been well below the national average-14-25 percentage
points below the national median in 1969. These results were
primarily infkenced by below average earnings of employed

11.-fbi,males, due tat 16wer weekly wages an - wer ye#-round
employment opportunities, and relatively w labor force
participagon rates of teenagers. Although the per capita per-
sonal moriey incomes of residents of the thrte counties grew
as much or more than the national average, they %Are still 17
to 23 percentage points below the U.S. average iri 1977.

The Political Environment

Given the structure of the consortium, counties are the
governmental units most directly relevant to its operations.
County government in Maine traditionally has not played a
major .role in the provision of public services, being primari-

3ui
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fy confined to law enforcement, road maintenance, and land
deeds responsibilities. The operations of the CETA system
have, provided county government with\ major . respon-
sibilities in the human resources area for theXirst time. As a
consortium executive remarked, "CETA has given the coun-
ties of the consortium a major role in providing human ,

resources to people. . . it has put county government back...on the map in Maine."

Each of the three counties of the cpnsortium is governed
by an elected board of three county cob.missioners. The nine
county commissioners serve on an executive board governing
the Penobscot Consortium. The executive bbard has not had
a major independent eiTect on the policies or operations of
the consortium. It has in effect delegated these respon-
sibilities to the executive director, demanding only that the
CETA program be run efficiently and effectively and be free

,
of abuse.

CETA Funding and Enrollments
During Fiscal 1979

During fiscal 1979, the Penobscot C sortium hait.)
. available approximately $10.5 million for CTAograms,

of which it spent approximately $9.04 milliok. In addition to
its formula-funded monies for operating programs under
CETA title II-B, II-D, IV, and VI, the consortium received
$962,000 in title III monies to administer a migrant/seasonal
farmworkers program and several national demonstration
skill training programs. During fiscal 1979, .4,758 persons
were enrolled iri the various employment and, itiining pro-
grams administered by the Penobscot Consortitni including
3,540 new enrollees. Title II-B programs enrolled the largest
number of participants (1,823, or 38 percent of the total).

,-
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Organization and Operations
)

Formation of the Consortium

The current organizational structure and policymaking
proceses of the Penobscbt Consortium have been influenced
substantially by its evolution over the past few years. Each of
the three counties compiling the consortium broke away
from the state prime sponsor. Penobscot County assumed
independent ririme sponsorship during 1975. A prime mover
behind this drive for independence was Earl Banks, who had
been a county commissioner for the previous 12 years. Banks
believed that by assuming independent operations the county
would obtain more control over the distribution of CETA
monies and that it would be able to provide both "more effi-
cient anil better" services- to its residents.

During fiscal 1976, Hancock County withdrew from the
Maine balance-of-state prime sponsor anal formed a consor-
tium with Penobscot County. In October`1978, Piscataquis
County joined this consortium. These two counties' deci-
sions to affiliate with Penobscot County were influenced by
their dissatisfaction with the quality of services provided by
the balance-of-state prime sponsor, their desire for greater
autonomy in CETA decisionmaking, aid their perceptions
of the Penobscot prime sponsorship as an efficient, profes-
sional, and bonpolitical organization. In addition, Chuck
Tetro, the executive director of the Penobscot prime spon-
sor, lobbied the commissioners of the two counties to join
the consortium, because he believed that the additional ad-
ministrative monies from such growth were critical to suc-
cessful operation of the CETA program.

The evolution of the Penobscot Consortium has influenc-
ed its policies and organizational structure in several key
respects. First, the executive board governing the consortium
consists of the county commissioners of the three counties,
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each of Wilich has equal voting power despite -substantial
disparftie i population. Second, the consortium allocates
monies under each CETA title and subpart to each county on
the basis of the federal allocation formulas used to distribute
national CETA monies amon;vprime sponsors. Third, to
guarantee residents of etch 'cbunly access to practically the
entire range of employment and training services, the con-
sortium has established a highly decentralized intake, assess-
ment, and service delivery system. Each county contains a
local office of training and employment programs (OTEP),
which serves as the primary service delivery arm of the con-
sortiufn.

,

Orgasnizational Structure

During fiscal 1980, the consortium assumed operational
responsibility for a statewide Job Corps center. The consor-
tium is the only prime sponsor id the nation that operates a
Job corps center. The consortium also implemented the con-
solidated youth employment program, a national
demonstration youth program -designed tb integrate the
4ivery of educational, employment, and training services
tt7youth at the local level. Rartly in preparation for these
pew prograni responsibilities, the Penobscot Consortium
underWent a major reorganization during the summer of

, 1979, the fourtlisuch change since it assumed prime sponsor-

, s hip .

The organitaqoAal structure of the,tpenobscot Consortmv i
Training and Ethployment Administration has been shaped
by three major factprs. First, the Penobscot prime sponsor
has exPlicitly necognized the diversity of the labor market
problems experienced by its unemployed and economically
disadvantaged residents. To combat these problems effec-
tively, the consortium has emphasized individualized
employability pla,nning and the provision of an array of ser-
vices to 'enrollees, including participation in multiple

-.
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emploNent and training programs both within and among
various CETA ,titles and subparts. t..,

Second, -to increase particip-ants' access to the full range of
available employment and training services, the consortium
has attempted to construct a "one &top" delivery system by
establishing a network of of fices of training and employment
prOgrarhs (OTEPs).

Third, the executive director of the conlortium views the
CETA prime sponsor as not only a human resource develop-
ment agency, but also as an "institutional change agent."
Since assuming the post of executive dire4r in 1975, he has
attempted to establish an integrated delivery system that
could effectively respond to changes in both local economic
conditions and national priorities for the CETA system.
With only a few exceptions, the prime sponsor does not 7:
deliver employment and training services directly to par-
ticipants. Tefro has placed a high priority upon actively
working with existing institutions (schools, training in-
stitutes, employers, labor unions, the job service) in pro-
viding services to participants, while simultaneously, trying to
make them more responsive to the employment and training
needs of the unemployed a'nd the economically disadvantag-
ed.

The cenfral administrative office of the sonsortium are
located in Bangor, in Penobscot County. Earl lanks, thegy
thbv.er behind Penobscot County's initial drive for prime
sponsorship, serves as a special assistant to the wiecutive
director. He is a trusted adviser to Tetro and an ambassador
to the county commissioners and the community at large
who has played a critical rolein keeping the operations of the
consortium free from politics.

The divisiOn of community employment and training pro-
grams houses the major service delivery arms of the consor'-
tium and is responsible for providing a wide range of services

,

A
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to participants under CETA title II-B, IT-D, IV, and VI pro-
grams. The division consists of the network of OTEPs and
three offices providing an array of support services to them.
Each OTEP is headed by an administrator, who oversees a
staff of 18 to 30. The OTEPs are responsible for delivering
the full array of employment and training services to CETA-
eligible residents of the consortium. These services include
outreach, assessment, testing, employability development
planning, referrals to classroom training, work experience
and PSE programs, OJT deyelopment and placement, sup-
portiv.efervices, and job search assistance.

Staffing t

The Penobscot prime sponsor has experienced substantial
employment growth as its geographic coveirage expanded
and it assumed major new program responsibilities, especial-
ly the Job Corps. The staff of the consortium had grown
from 15 during the first year of operatiop to 268 permanent
employees by April 1980, of whom 105 N4vere on the staff of
the Job Corpfs center. The employees of the consortium are
not iprotected by any civil service, system. Tice personnel
classification system of the consortium contains 11 job
grades, with a heavy concentration in grade 5 positions
which include the bulk of the intake, employability develop-
ment, and job.placement Personnel in the.OTEP offices.

.

The salary structure for copsortium staff ip determined in-
dependently of that of c'ountr government. The salary of the
executive director is set by the county commissioners, and
they also.review and approve the salaries of.other high level
executive staff. An analysis of the lary structure of the
Penobscot Consortium in the sum er Of 1979 indicated that
the consortium was competitive,with the salaries paid for key
executive and managerial staff by other prime tonsors in
tile region. ,

3(i
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Hiring authority is quite decentralized and frei of political

influences. The department heads have authority to hire and
' fire their own staffs, as do the OTEP administrators. Several

OTEP administrators have also delegated responsibility for
the hiring of lower level staff to specialists in their offices.
The characteristics of professional staff, particularly in
OTEP offices, havethanged somewhat with the recruitment
of older, more experienced, and more stable employees.' Overall staff turnover has been rather lowless than 10 per-

-
cent in 1980, according to the personnel director. Turnover
rates varied by job grade, being lowest among the higher
level executive staff and OTEP administrators and highest
among clerical workers and intake, and employability
development staff.

Management Systems

Tf;e OTEP offices maintain comprehensive and detailed
records on CETA program participants. The participant in-
take, work history, change of status, and termination forms,

compiled by,the OTEPs are also gubmitted to the consor-
tium's management information System (MIS) ugit. The in-
take and work history data are reviewed by MIS ,staff as a
final check on the eligibility of participants and are used to
prepare a wide variety a internal biweekly and monthly
reports for use by consortium executive& and administrators
in monitoring the on-going performance of the local delivery
system. These data are also used to produce the reqUired
federal quarterly reports on enrollments, terminations, and
placements.

The accounting unit pays vendors within 5 days of receipt
of a proper invoice. Localcservice delh;erers cited proinpt
payment as a very favorable factor in their, dealings with the
prime sponsor. The fiscal and MIS units of the consortium
are closely integrated, with allowance payments tied to MIS
approval of required paperwork.

1)
'-)
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The Penobscot Consortium systematically and com-
prehensively monitors and evaluates its program activities.
OTEP employability developers and j65 developers monitor
enrollees' progress during their participation in the program,
including the use of participant evaluation ferms by job site
supervisors and classroom teachers. The independent
monitoring unit makes on-site revi ws of work experience
and PSE job sites, monitors 4inaalspects of OJT con-
tracts, and interviews classroom training instructors and par-
ticipants. The consortium bonducts in-house followup
surveys of program terminees from its title II-B and H-D
mgrams and has used the findings to influence its title II-B
services mix, to encourage the use of multiple program par-
ticipation, and to initiate new program efforts, including
self-directed job search workshops.

All basic policymaking, program planning, and program
administration decisions are made by consortium staff.
Planning councils, community based organizations, labor
unions, the job service, and, the private industry council have
contributed to the consortium's policymaking and planning
process, but do not generally appear to have had a major im-
pact upoh training policies or programs. The Maine State
AFL-CIO administers one part f the consortium's title II-B
OJT, program, emphasizing qevelopment of OJT slots in
unionized firms. The private ndustry council recently fund-
ed a marketing campaign to et local employers involved in
the consortium's OJT progra4ns and.the Targeted Jobs Tax
Credit program.

Federal/State.Relations; CETA
and the Local Community

The executives of the Penobscot Consortium h'ave general-
ly maintained cordial relatiOnships with the ETA regional of-
fice and have received its support for a number of recent pro-
graR initiatives, including the development of the con-

3 /71
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sOlidated youth employment program and the New England
Institute on Human Resource Program Management. Con-
sortium staff members, however, have had a few conflicts. with ETA field representatives, but recently more har-
monious relationships have developed. Nevertheless, only
legislation, not relationships with ETA staff, has had any
major independent impact on the training policies and prac-
tices of the consortium.

There was a widespread feeling on the part of many con-
sortium staff that the community's perception of CETA was
beginning to improve. This positive change was attributed byt

, several staff to the fact that the consortium was "running
more of a trainin i program now." The greater emphasis
upon training was elieved to be more widely respected by
the community and he county commissioners.

Training Policies and Decisions

The pçjmary g4s of the Penobscot Consortium's
employ nt and training programs are to strengthen the
labor f&ce attachment, improve the employability, and in
crease the earnings Qf economicaa disadvantaged residents..
To achieve these goals, the consortium has designed a decen-
tralized and integrated employment and training delivery

.

system with five major features. First, a "one stop" delivery
system enables a CETA-eligjble individual to obtain the full
array of available services at one location, that is, the local
OT8P offices. Second, the OTEP, office formulates sin-
dividual employability development plans with occupational
emptOyment goals and service' strategies determined jointly

,by the employability developer and the participant. Third,
public service employment, particularly under title II-D, is
viewed as an- integral, part of the training system, with some
PSE slots used as "OJT in the public ctor.' Fotirth, most
emplo bility development plans include partlytion in

3 i-13
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niore than one CETA program. Fifth, job placement is the 1

participants' responsibility, and job search workshops have
recently been set up to help those who experience difficulties
in securing unsubsidized employment.

Training Purposes
and the Services Mix

1The consortium has emphasized the role of training in
enhancing the employability and earnings of many par-
ticipants. The title II-B programs are considered to be the
"core" of the local emploympt and training system and
provide the bulk of training services to enrollees.

The Penobscot Consortium has allocated an increasing
share of its title II-B monies to classroom and OfT training
activities. This trend is attributable to several factors, in-
cluding the availability of title IV monies to finance work ex-
perience activities for youth, the perceplion by consortium
staff that many of the economically disadvantaged needed
training to become employable, and the ability of consor-
tium staff to develop good working relationships with ex-
isting education and training institutions and build new
training capacities, particularly in rural areas.

During fiscal 1979, the consortium spent approximately 60
percent of its title II-B monies on classroom and OJT train-
ing. OJT commanded slightly more than one-fourth of II-B
expendituresmore than double the national average.
Several OTEPs had to rely more heavily on OJT because
small rural communities lacked training institutions. ,Most
OJT in these areas consisted of one slot contracts in small
establishments.

Per enrollee expenditures for regular title II-B classroom
training in the Penobscot Consortium were only $550 com-
pared with $1,430 for fI nation as a whble: This cost advan-
tage exists because thb consortium enrolls ma(ny participants

310
14.
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either simultaneously in classroom training and such other
activities as work experience and PSE, 'or in evening courses
for which the tuitioit is cheaper. The consortium has utilized
its monies Under the gmernor's CETA vocational educa-
tional grant to finance lengthier gild more costly training ac- .

tivities in such occupational areas as licensed practical nursesg
and wood harvesters.

4,

The consortium alketed an increased share of its fiscal
1981 title II-B monies to clasOoom training mad OJT ac-
tivities despite a slowdown in the local economy. during the

4.

rsprmg and summer of 1980. Afters the private-industry coun-
..

cil sponsored an Oil' marketing campaign during the spring
of 1980, the OTEP job development staff 'claimed that the
number of OJT contracts had risen in spite of declining,
overall employment opportunities. .

1.

Training Decisions
A. .

While CETA prime spqnsors are allowed to utilize a por-
tion of their title II-B and C monies to finance retraining and
upgraz4g activities under title II-C, the Pehobscot
tium has not done so. The executive director feels th such
activities 4 wi eventually lead to deliNTry of scarce resourcest
to less dis afitaged individuals and that employers wobila
tend to substitute CETA upgrading monies:, self-financed
training efforts.

The selebt.iOn of significant segments of the population for
title II-B services influences the planned services mix, as dif-
ferent target groups require somewhat different types and
combinations of employment and training setvices to over-
Come their particular barriers to employment.s,for example,
work experience is frequently used as an initial service com-
ponent for Many young persons and adult women lacking re-
cent employment experience. Work eXperience in the consor-,
tium, however, is regarded as a feeder mechanism rather/ ,

t,
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than a iina'l service activity. The shcre of title II-B monies
devoted to training hctivities is also influenced by the
per eived capacity of the consortium to develop such ac-
ti ties. The planned level of expenditures on OJT is regard-
ed as a "flexible figure" to be revised upward or downward
depending upon projected local labor market conditions and
the capacity of the OTEP system to develop additional OJT
contracts. Finally, the title II-B services mix has been in-
fluenced by the findings of the consortium's followup
evaluations. The persistent finding of more favorable im-
mediate outcomes for participants in multiple program com-
ponents (classroom training arrd OJT) has led to increased
emphasis on the provision of classroom skills training and
OJT services.

The determination of significant segments for program
under each CETA title i's made by the planning department.
The characteriStics of significant segments have varied
somewhat in line with the objectives and services provided by
rograms under -the various titles. Youth (under age 24
omen, and high school dropouts have been the ma'

ignificant segments for the consortium's title 1.1-B p
rams.

.

Since its inception, the Penobscot prime sponsor
dhered to a policy of contracting out practically all oLits
lassroom training, both prevocational and vocatiotial.
lassroom training in the consortium has been operated by a

wide variety of educational and training institutions, in-
cluding regional vocational high schools; adult eduation
programs in local public high schools, local adult leining

r4centers, community colleges, postsecondary vocatioand
technical institutes, private junior 'Colleges, and 4-year col-
leges and universities. Recent title VII private sector-oriented
training programs liaye, involved collaboration among com-
munity colleges, 4-year dolleges, and private firms. Tit title

s
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II-B OJT programs of the prime sponsor are administered by
both OTEP staff and the Maine State AFL-CIO.

Selection of the facilities and ocicupations in which
classroom training will be provided is frequently a joint deci-
sion, because the number of training institutions in the area
is limited. The, bulk of the classroom training consists of in-
dividual refitrrals to occupations and facilities jointly
selected by the adult employability developer and the partici-
pant as part of the employability development planning pro-
cess. These decisions are,' however, reviewed by the adult
employability development specialist and the OTEP ad-
ministrator. The OTEPs have adopted a general policy of
limiting CETA funding to no more than two semesters of
training, so that CETA participants who enroll in 2-year pro-
grams are expected to find other sources of financial
assistance, including federal basic educational opportunity
grants, for the second year.

Training Program Administration

Training Authority .

During fiscal 1979, the bulk of the consortium's.dassroom
and OJT activities were funded with title II-B monies. Ap-
proximately 82 percent of the individuals receiving training
services during that year were enrolled in title II-B training
progranis. The consortium allocated nearly 60 percent of its .
fiscal 1979 title II-B monies to classroom and OJT training
activities and another 13 percent for services to participants
(including testing, assessment, eniployability development
planning, OJT development, and transportation
allowances). The rural nature o most of the consortium area
frequently requires participa

%
ts to travel substantial

distances (30-50 miles) to attend classroom training pit-
grams in Bangor.
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Like many other prime sponsors, the Penobscot Consoi-
tium has experienced some difficulties in spending the con-
gressionally mandated share of title H-D monies (15 pekent
in fiscal 1980) on training activities. Hence, it used title
monies to fund a self-directed job search workshop. This
'program was designed to provide skills in resume, prepara-
tion, job interviewing and job search. Preliminary findingi
of a formal evaluation of the effectiveness of this job search
prom= indicate that 60-70 percent of the participants were
successful in obtaining unsubsidized employment.

11 I

Who Gets Trained

The basic decisions on referral of CETA-eligible ap-
plicants to specific employment and training activities are
made y employability development staff in the local
OTEPs. All enrollees must have an employability develop-
ment plan formulated for them by the adult employability
developep, with the approval of the specialist. Formal testing
of applicants during this prOesg is encouraged. These plans
are viewed by many OTEP staff as a type of "trial and error
system" in planning occupational goals for participants.
ModIfications in the initial employability development plans
are anticipated as participants learn through actual ex-
perience what they are capable of and interested in doing.

Adult work experience programs under title 1I-B are used
primarily as an assessment tool to determine and/or build
basic work habits and to test the occupational interests of
partiCipan6'. Young persons, AFDC recipients, and displac-
ed homemakers are prime candidates for the consortium's
work experience ofrograms. The OTEP staff tends to en-.
courage participants lacking a high school diploma to enroll
in adult basic education and GED preparatory programs.
Many local employers require job applicants to possess a
high 'school diploma or GED, and the attainment of a GED

31 4,
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is believed to improve participants' self-image and build
their personal pride and confidence.

Referrals to classroom training activities consist of in-
dividuals with clear and realistic occupational employment
goals. The existence of local training institutions also in-
fluences the likelihood of enrollment in a classroom training
program. A substantially higher proportion of title II-B par-
tifipants residing in Bangor are enrolled in classroom train-
ing in comparison with their counterparts in the more rural
areas of the consortium. Women have constituted 72 percent
of the enrollments in title II-B classroom training, Young
personsmale and femaleUnder f2 Years of age accounted
for nearly 36 percent of title II-B classroom training par-
ticipants during fiscal 1979, and high school dropouts of all
ages accounted for slightly more than 42-pedtiii: .

Individual§ referred to the OJT progra'ms were persons
wh p. ifici exhibited good work habits and who either had an
e-stablished work history or had performed well in the local
CETA system. The majority of the OJT referrals were in-
direct; that is, they had previously participated in another,
CETA activity, such as work experience, PSE, or classroom
training. Men accounted for most of the participants in the
fiscal 1979 OJT programs administered by both the OTEPs
(60 percent) and AFL-CIO (79 percent), Two-thirds of the
OJT participants were age 22 or older, more than seven-
tenths had graduated from high school, and two-fifths were
family heads.

(

1

Service Deliverers

During fiscal 1979, prevocational and vocationally-
oriented classroom training was provided to title II-B par-
ticipants by 71 different educational and training institutions
located both within and outside the consortium planning
area. The majority of these institutions, however, enrolled

IP
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only one or two title II-B participants during this year. Five
educational and training institutions accounted for approx-
imately two-thirds of all classroom training enrollments
under title H-B programs. These major classroom, training
service deliverers do not play a key role in either policymak-
ing or planning insthe consortium.,

OTEP administrators and staff have begun to assume a
more active role in developing an institutional training in-
frastructure and selecting service deliverers during the past
year. Two rural OTEPs have developed and staffed in-house
learning centers to expand basic educational and GED
preparatory services to participants. The OTEPs also have
recently designed classroom skill training programs for cer-
tified 'nurse aides and" clerical workers. Greater flexibility in
designing courses and diversity in course offerings have been
sought by OTEP administrators and staff to enable them to
more effectively meet the educational and training needs of
current CETA participants and of new target groups.

Occupational Areas
of Classroom Tr6ining

The* class-size institutional trainirt programs of the con-
sortium during the past 2 'years have concentrated on oc-
cupations with favorable employment conditions. Under ti-
tle II-B, the consortium funded class-size programs_ for
licensed practical nurses and woo1 harvesters, two occupa-
tions in which employment has gro n rapidly within the con-
sortium. During fiscal 1980, it used title VII monies to fund
class-size training programs for medical secretaries and com-
puter pragrammersoccupational choices well-justified by
recent occupational employment trends in the consortium.

The bulk of the title II-B classroom skills training activities
of the consortium consist of individual referrals to existing
ethicational and training institutions. Adult employability

3 1
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developers in the OTEPs determine the appropriateness of
training in an occupational area, with final approval by the
specialist and OTEP administrator. Clerical (40 percent) and
allied health occupations (29- Rercent) accounted for the
largest shares of enrollments hi title II-B classroom skills
training programs during fiscar1979. There were substantial
differences in the occupational distributions of female and
male skills training prograM participants. Women con-
stituted 96 percent of the trainees in the clerical and allied
health occupations while men dominated the craft (93 per-
cent) and operative-related (96 percent) occupations.

OJT Program Adininistration

The title II-B OJT activities of the consortium are manag-_

ed by both the local OTtPs and the Maine AFL-CIO. At the
local OTEP level, the delivery of OJT services is carried out

,. through the combined efforts of the employability develop-
Mem and joll development staffs. Employability develop-
ment staff generally refer individuals that they deem "ap-
Oropriate for OJT" to the job development staff with sup-
porting material on their OJT readiness. The job developers
then either aitempt to develop particular OJT slots for the
applicants or--.more oftenrefer them to existing OJT slots
that match their occupational interests, job desires, and
abilities. /

Rather than relying heavily 143son formal sources of labor
market information, the job developers stressed obtaining
leads on available job openings through personal contacts
with the local business community and appressive marketing
of the OJT program with local employers. Both O-TEP ad-
pinistrators and job development staff considered the per-
sonal relationships between staff and employers as critical to
the success of the OJT program, arguing that personal trust
in staff and the ability of the consortium staff to deliver on
its promises were primaryl determinants of private sector

i/ 1 -4( I
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cooperation with the OJT effort. The unusually high propor-
tion of enrollees in OJT seems to attest the success' of this al)-

:prodch.

The Maine State AFL-CIO has three full-time job
developers in its Brewer offices, two of whom devote most of
their time to OJT development for the consortiugl. The
AFL-CIO job development efforts have focused on both the
union and 11011Ulli0.11 sec rs of the Penobscot Consortium;
however, the bulk c ie OJT positions have been in blue-
atilar o'ccupation in unionized manufacturing
establishments.

Training Prog am Operations and Quality

During the spring and summer of 1980, site visits were
made to assess the operations and quality of the training pro-
vided by the six major educational and training institutions
involved in the delivery of title 1I-B and VII classroom train-
ing services: the Bangor Adult Education Learning Centr,
Eastern Maine Vocational-Technical Institute, Beal College,
James A. Taylor Hospital, Husson College, and Bangor
Community College. As part of the evaluation, participants'
views of classroom training were analyzed. For OJT, the
evaluation consists of a review of consortium statistics on the
OJT program.

Bangor Adult Education
Learning Center

The Bangor Adult.Education Learning Center is part of
the Bangor adult education system, which receives the bUlk
of its futiding from the Maine Department of Education.
During'1980, the center was staffed by a coordinator and six
ottier professional certified teachers, all employed on a part-
time basis. Ali of the teaching staff had 5 or more years of

35
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experience at the primary and secondary school level as well
as some experience in adult education programs.

The learning center routinely serves practically all ap-
plicants; it has no family income eligibility criteria or
residence requirements. The center does not charge tuition.
Learning is individually paced, with students assigned initial
reading materials based upoti their test scores on entrance ex-
ams administered by the center. During their participation,
students are given the ABLE test or the GED pretest to deter-
mine their progress in preparing for the GED examination.
The center administers the GED exam and scores the test.

CETA participants in the learning Center are treated
similarly to'aher students. Participation.by CETA enrollees
is open-ended, with the actual duration dependent on the
time needed to acquire the desired math and reading com-
petencies or acquire the GED. The Bangor OTEP, however,
limits ,allowance payments for participation in the center's
programs to 6 hours per week. The center's coordinator in-
dicated that CETA students often came on their own time to
the center fcr 20 or more hours per week.

The coordinator claimed that CETA participants were on
average more stable and committed students. Relationships
between the center and the Bangor OTEP appeared to be
quite harmonious and based on mutual respect and trust.
The effectiveness of the educational services provided to
CETA participants was difficult to ascertain, because of the
absence of any formal monitoring or evaluation of the
center's activities by the consortium's In ependent Monitor-
ing Unit and evaluation staff.

Eastern Maine Vocational-Technical Institute

The Eastern Main Vocational-Technical Inst t\ute (EMV-
TI) is a public, postsecondary technical mid vocational train-
ing institute in Bangorone of six such institutes operated
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throughout Maine by the State Board of Education. EMVTI
operates both day and evening programs. The day program
includes instruction in 11 different areas leading to a 2-year
associate in applied science degree.

Most CETA participants are enrolled either in nondegree
courses during the evening or in one or two courses during
the day, thus saving the consortium a considerable sum for
tuition, 1:Yhich is less for evening and part-time day students.
As the OTEPs do not allow the funding of training courses
beyond one year, participants desiring to enroll in 2-year
programs would be required to arrange their own financing
for the last 12 months. In practically all instances, CETA
participants attend classes with regular students. The policy
of intermingling was advocated by the EMVTI director.
During fiscal 1979, title II-B CETA participants were enroll-

-.ed in 20 different types of 4ourses, but the allied health field
accounted for 55 percent of those enrollments.

The directors of the institute and the adult and continuing
education program claimed thgle performances of CETA
participants were quite mixed. ey said participants in the
practical nursina program performed in an exemplary man-
ner while others, particularly title VI participants enrolled in
basic construction and building maintenance courses, lacked
motivatiOn and a desire to learn. More careful screening of
potential enrollees by OTEP staff was felt to be desirable.

During the past three years, the consortium has used title
II-B monies to reserve slots in the EMVTI practical nursing
program for CETA participants. For,example, during fiscal
1980, kig of the 45 slots in the training program were oc-
cupied by CETA participants. The CETA monies provided
to EMVTI by the consortium have been. uSed to hire addi-
tional instructors for the practical nursing program. The
linkages developed between the consortium and EMVTI in
this situation have expanded institutional training capacity
foi practical nurses.
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Admission into the regular praCtical nursing program, is
'quite competitive, with 200 persons typically applPng for the
30 to 40 available positions. Candidates must possess a high
school diploma or its equivalent, achieve a passing score on a
national prenursing aptitude examination, and be personally
interviewed by the program director and her staff. Final
selection of candidates is made by Ms. Pederson, the director
of the program.

The practical nursing program is 45 weeks long and com-
bines classroom instruction and laboratory work in EMVTI
with clinical experiences in local hospitals and nursing
homes. Given the rigozus nature of the training program,
consortium and EMVTI staff developed a 10-week prenurs-
ing program for CETA participants to bolster their basic4
skills and increase their confidence in coping with the regular
course material. Once the regular practical nursing program
begins, CETA participants attend the same classes with other
students and receive no special treatment.

CETA pirticipants have perforedT4uite well in this pro-
gr m and in several years have outperformed other students.
T ir somewhat superior performance was attributed in
arge part to the effects of the prenursing program.
raduates of the practical nursing program are awarded a
iploma by EMVTI and must then pass a ional licensing

exam to retain employment as a license practical nurse. No
graduate of the EMVTI practical nurs ng program has ever
failed the exam. The placement rate of ETA graduates has
been nearly 100 percent. Practically all of the graduates line
up their own jobs prior to graduation because of the
tightness of the labor market for practical nurses.

Beal College

Beal College is a proprietary junior college specializing in
business education that is located in Bangor. The college

2 1
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operates both day and evening programs during which
students can enroll in courses leading to 2-year associate.
degrees, 1-year diplomas, or certificates:

More than 90 percent of the fiscal 1979 CETA title II-B
participants attending Beal College were enrolled in clerical-
related courses. A substantial majdrity of the CETA- par-
ticipants were enrolled in only one or two courses per
semester, including evening courses rather than being full-
time day students. The ckinsortium has used the courses of-
fered by Beal College to develop basic clerical skills of CETA
participants rather than to enroll them in the school's 2-year
degree programs.

CETA participants generally attend classes with other
stud,ents and are treated in a simiiar manner by the faculty.
The president of the college and dePartment heads indicated
diat a high proportion of the CETA studOts have perform-
ed quite well in the classroom, but also noted that perfor-
mance was quite varied. Staff 'claimed that women in the
25-40 age group did best, while the 18-20 year old CETA
students often seeriied to have attitude, attendence, and

sic skill problems.

James A. Taylor Hospital/Hasson College
Medical Secretary Training

During fiscal 1980, the consortium funded a medical
secretary trainingsrogram with its title TII monies. Services
under this, training prograrri are provided by the James A.
Taylor Hospital, Husson*College, and Bangor Community
College. Enrollees also participate in several practicums in-
volving other hospitals, medical clinics; and doctors' offices
in Bangor. James A. Taylgr Hospital has assumed the major
coordination role for this training program. It provides
classroom facilities for several of the courses and office
space for the coordinator (an employee of the hospital),
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lads professional staff to provide classroom instruction on
specialized topics, and serves as a job site for the practicum.

The medical secretary training program was designed to
serv'g 20 participants, of whom 15 were expected to suc-

.cesSfully complete the program and be placed in training-
related jobs. Minimum requirements for acceptance into the
progrkm includedl a high school diploma or GED,
reasori4p1y strong English and math skills, and good corn-
municadon skills. Recruitment, testing, and initial assess-.
ment were carried out by OTEP and central office staff.
Final seleCtion of candidates was made by the program coor-
dinator and the personnel director of the hospital.

The medi ,1 secretary training program is scheduled to last
52 week d consists of three terms. Classroom training is
planned in all three terms, and a practicum durini the final
term..Students\vill obtain 30 hours of college credit for their
classroom coure work.

During the siteyisits, teachers and administrators of the
program assessed:, the students' .performance positively.
Several instructors rre particularly impressed with the at-
tendance records, dedication, and classroom performance of
the students, indicating that the CETA participants perform-
ed as well if not better than the regular students. Given the
fact that the program w4 only, half completed at the time of
the site visits, final judgment on its effectiveness must be
deferred. It appears, hOivever, that the participants are
developing an extraordinarily diverse set of skills in the
medical secretary_ and health area that should enhance their
placement potential upon graduation.

Bangor Community College Computer
Programmer Training for the Handicapped

Durin fis al 1980, the Penobgcot Consortial; agreed to
fund, jointly with the Maine state bureau of vocational
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rehabilitation, a computer programmer training prograii for
severely handicapped individuals. The program is operated
by Bangor Community College. While the consortium
agreed to finance part of the training ($50,000) witfi its title
VII monies, the bureau of vocational rehabilitation retained
responsibilities for most program operations, including
recruitment of eligible participants, selection of the contrac-
tor, job development, and placeinent of program termiees.

A rather rigorous screening process was employed by the
bureau of vocational rehabilitati4 in selecting participants,.
Oiier 120 individuals applied for tIti2 positions available in
theprogram. Final selection of pare pants was made jointly
by staff from the bureau of vocatiOnal rehabilitation and
Bangor Community College and members of a business ad-
visory group overseeing program operations.

The length of the training program was 37 weeks. The ur-
riculum consisted of four courses for which a total f 14
hours of academic credit was awarded by Bangor Co muni-
ty College. The courses included an introduction o com-
puter sciences and emphasized the application of, COBOL
programming techniques to business problems. "'he fourth
segment of the program included a 4-5 week worJ practicum
involving training-related employment in a daá processing
department of a cooperating Maine' firm. Couyse instruction
was provided primarily by a teacher,hired by I3angor Com-
munity College.

The participants in the program seemed tp have performed
quite well, with all'but one earning an aveiage grade of "B"
Or better in their formal course work

*/
The instructor at-

tFibuted the solid performance of the/ class to the effec-
tiveness of the screening process. By September 1980, all but
two of the participants had received training-related job of-

,fers from companies.

/
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The OJT Program

During fiscal 1979, there were approximately 500 title II-B
OJT positions in the consortium. The vast majority (73 per-
cent) were in establishments located within Penobscot Coun-
ty. Typically, OJT contracts (86 percent) consisted of only
one or two slots; the largest contained 34 slots. Craft and
operative-related occupations accounted for 58 percent of
the OJT positions. The dominance of blue-collar occupa-
tions is readily understandable because the skills needed are
more specific to the particular firm and are more likely to be
acquired in an actual, production setting. The occupational
distributions of the OJT positions held by men and,womem
differed substantially. More, than three-fourths of the OJT
positions held by men were in craft and operative odcupa-
tions, while a majority of those held by women were in
clerical and service occupations. The average (mean) starting
hourly wage of title II-B OJT positions was $3.33, with men
iveraging $3.57 in comparison with $3.08 for women, large-
ly reflecting differences in the occupational characteristics of
jobs obtained. The OJT positions developed by the AFL-
CIO paid $4.19 per hour, while OTEP-developed AtiOns
paid only $3.27 per hour, largely because the AFL7CIO slots
were in more highly skilled blue-collar jobs in unionized
manufacturing firms.

Participants' Views of the
Quality of Classroom Training

The findings of 'a spring 1980 IMU surveY of a, sample of
participants in title II-B classroom training revealed that they,
were generally quite satisfied with the training services pro-
vided. The students tended to give very high ratings to the
quality of the instruction, with 87 percent describing their
teachers as "very good." The equipment and supplies made
available to students by the training ,institutions were also
assessed quite favorably, with 93 percent of the respondents
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rating the equipment and supplies as "very good." The vast
majority of the participants believed thAt the course material
would be of value to them in finding future employment.
More than 9 out of 10 participants indicated that they would
recommend the training program to a friend.

Qualitative assessments of the services received by par-
ticipants are also available from the consortium's 6-month
followup survey. Findings of interviews with 232 terminees
from the consortium's fiscal 1979 title II-B and II-D pro-
grams again revealed substantial satisfaction with the pro-
gram services. Approximately 70 percent of the terminees
stated that program participation had enhanced their pro-
spects for obtaining unsubsidized employment. Again, about
9 in 10 terminees indicated t)llat they would recommend the
program to others, And over 8 in 10 rated the CETA program
overall as either exCellent or good.

Potential for Expanding
Training Activities'

The Penobscot Consortium has always emphasized its role
as a "training" institution. It has stressed training more
heavily during the past few years, and allocgions of titles II-
B and II-D monies have been shifted toward classroom and
OJT activities. The consortium also seems to have dev loped
the experience ;and skills for expanding and diversif mg its
training capabilities.

9

The prime shonsor has recently expanded the local train-
ing infrastructnre in, the areas of basic education and GED
preparation byl working closely with local adult basic educa-
tion agencies And by developing in-house learning centers in
the more rurak areas of the consortium. The consortium has
developed effettive working relationship with the area's ma-
jor public and4private postsecondary educational and train-
ing institutions. The consortium has also designed and im-

.4
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plemented innovative training programs that tie together
public and private educational and training institutions and
private firms.

The offices, of training and employment programs have
begun to plan and design a variety of Mini-training pro-
grams. These programs have tied together existing institu-
tions in a new delivery approach to expand course offerings
to participants in the clerical, allied health, and basic educa-
tional areas. .1

The private industry council was using title VII monies to
market the OJT and Targeted Jobs Tax Credit programs to
local employers. The prime sponsor recently implemented a
job search workshop to assist in the placement of terminees
from both its title II-B and II-D programs. The private in-
dustry council and the local chamber of commerce became
more actively involved in the planning and administration of
the job search program, and their contributions may
enhance As potential for expanding unsubsidized employ-
ment opportunitieVor CETA participants.

The Penobscot Consortium has steadily moved toward
establishing a comprehensive, integrated training delivery
system that utilizes effective service deliverers, both public
and private. This systein has been designed to respond effec-
tively to the diverse needs of the local unemployed and
economically disadvantaged populations. Only the future
will reveal the limits of such an employment and training
strategy within the context of the consortium's economic
structure. Currently, this prime sponsor appears to have
moved in a direction that the drafters of the 1978 CETA
reauthorization would find to be highly desirable,.

F*$



San Francisco
The Politics of Race and Sex

Garth L. Mangum
University of Utah

San Francisco has to be counted among the most capable
prime sponsors in the nation. But competence in the CETA

, system must be assessed by the sponsors' ability to respond
to local circumstances, rather than by a set of national stan-
dards.

:
This summary first sketches the economic and political en-

vironment within which CETA functions in San Francisco.
It then describes the planning and decisionrhaking processes
that govern the city's CETA activities, including the nature
of the staff and the roles of federal and state governments.
That leads to a description of t,he program thit has enierged
from those decisions. Finall)i, it appr4ses tile quality of
training in San Francisco's'CETA progrkams and offers in-
sights Tor understanding the national system.

The Political Economy of San Francisco
. 1

Race and sex politics is the key to understanding CETA in
S#n Frantisco, a fact that has its Origins more in the area's

......Lygeography than in its ecoIrem.y.,/,
Geography and.Population . \

'Bounded on the north and east by San Francisco Bay, on
the wesi by the Pacific Ocean, and boxed in on the south by
another political jurisdiction, San Francisco encompasses
only 49 square miles. With this limited area and only 650,000
residents, ft is relatively small in numbers as cities go, but it is"
one of the mostfdensely populated areas in the United States.

323
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Widely renowned for the beauty of its physical setting and its
°cosmopolitan atmosphere, and serving as the major U.S.
door to the Pacific, the area has experienced pressures on its
housing market that have tended to prevent the deterioration
of private and public buildings seen in many other cities.
Slums develop and are rehabilitated through private financ-
ing in relatively short cycles.

The white non-Hispanics,' who dominate the U.S. popula-
tion are a minority (49 percent) in San Francisco. Because
the city is the U.S. door from, as well as to, the Pacific,
Asians and Pacific islanders comprise the second largest
population category (about 20 percent of the total). Within
that group are people from at least a dozen nations, the
largest groups being Chinese and Filipinos. The inflow of
Orientals waxes and wanes with the fortunes of war and the
economies in the Far East, with Indochina the major source
in recent years. In third place is the substantial black popula-
,tion (16 percent of the total), which had its origin during the
shipbuilding boom during the Second World War and has
experienced little influx since. Finally, the majority of San
Francisco's Hispanics (14 percent of the total) have their
toots in Central and South America, with relativelY few
Mexican-Americans and fewer Mexican nationals.

'The proportions of the population who are CETA
eligibles:that is, the long term unemployed living in pover-
ty, and those receiving benefits under the program of Aid to
'Families with Dependent Children (AFDC)are all
remarkably consistent with the ethnic 'ratios, except that
blacks are overrepresented and Chinese underrepresented
among the unemployed poor. By age, young adults are over-
represented in comparison with national norms, indicating
San Francisco's role as a youth mecca during the 1960s, and
its continued attractiveness -to young singles.

J.
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The strong social and ethnic consciousness among San
Francisco's population is perhaps not remarkable, but the
degree of political organization and potency is. The city has
at least a dozen Strongly organized political associations bas-
ed on ethnicity. Homosexuals, both gays and lesbians, con-
stitute another well-organized and aggressive political entity.
The rights of women, the handicapped, and the aging are the
foci of other politically potent groups. Each of these has its
role in CETA politics.

Government

Despite its apparent unification, the consolidated city/-
county government in San Francisco is almost as diVided as
its, political constituencies. City government scandals in the
1930s led to a deliberate weakening of government. A mayor
is chosen at large in nonpartisan electi,ons. A board of super-
visors, each elected from a different section of the city, plays
the legislative role. A chief executive officerappointed,by
the mayor, confirmed by the board and removable only by
impeachmentis responsible for administering the,maj or
departments of government such as health and saniiation.
Another batch of professionally oriented services (such as
police and fire) report to commissions also appointed by pre-
sent and past mayors but removable only by impeachment.
A grqup of relatively, independent agencies, such as the air-
port, have the power to generate and spend their own funds,
yet every expenditure must be approved by the finance com-
mittee of the board of supervisors. Several other agencies,
such as the housing authority and the Bay Area Rapid Tran-
sit district, known as BART, are city/state organizations
that operate outside the city civil service.

fele mayor ins substantial independent power through
federal.progrim such as CETA. Appeal to the various race
and sex organiza ions is the key to electoral success. Organiz-
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ed labor, traditionally has been a power in San Francisco
politics, but its influence has withered as blue-collar employ-
ment drifted out of the city.

Perhaps becanse of the lack of other elective entities, the
school districts in San Francisco are a focus of political ac-
tivism, despite a relatively small school-age population. The
San Francisco unified school district is responsible for
elementary and secondary schools, the community college
district for San Francisco City College and nine community
college centers, which include adult edn ation'. The city also
has an extensive parochial school system, n extraordinary
number of private elementary and seconda schools, small
colleges, and private proprietary training institutions. There
is also in the cit57 the state-supported Sa rancisco State
University and the University of San Francisco, affiliated
with. the Catholic Church.

The Economy

In the past 30 years, San Francisco has shifted from a
blne-collar labor market based in shipping, shipbuilding,
warehousing, and manufacturing to a predominantly white-
collar market based in company headquarters and govern-
meAal agencies. Shipping activity and traditional manufac-
turing have tended to move across the bay to Oakland, and
other East Bay locations, while newer manufacturing enter-
prises have settled in the "silicon valleys" of the peninsula,
some 30 miles away. Meanwhile, the selectid of San Fran-
cisco as a regional headquarters for federal and state govern-
ment activities has added to public employment. The
westward movement of the U.S. center of economic gravity
and the country's growing trans-Pacific ties have changed
San Francisco's skyline (much to the chagrin of many local
residents) by the growth of downtown corporate head-
quarters:

3 " 1...., 4.
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Thutf1ow of manufacturing and the inflow of govern-
ment reduced the city's tax base, as did the 1978 Proposition
13 limitation on local property tax rates. As a result, public
services have deteriorated somewhat and the city has become
more anxious to grasp every source of state and federal
funds available.

San Francisco's unemployment rate-5.4 percent in Aprir
1980 and 5.9 percent in May 1980is not high for a central
citSr. In fact, even construction activity was being maintained
halfway through 1980. More notable is the abundance of
white-collar and the dearth of manual jobs. All 41 occupa-
tions listed as demand.categories for CETA purposes ih the
spring of 1980 were in the professional, clerical, sales, and
service categories. Among San Fraricisco's job openings, on-
ly automotive repair, building maintenance, and truckdriv-
ing, along with a few jobs for welders and machine
operators, could be described as blue-collar. Almost all of
the_ recent employment expansion has been concentrated in
services; finance, insurance, and real estate; and retail
trades. That industry and occupation structure is clearry ap-
parent in the choice of CETA clientele and activities in San

Planning and Decisionmaking

Planning is, of course, a staff function but decisionmak-
ing involves not only the prime sponsor's staff, but also the
mayor and her staff, the board of supervisors,, the employ-
ment and training council, and the influential community-
based organizations (CB0s). Federal and state 'officials have
a pro forma role, but not much more.

Stqff Qualifications

The outstanding capability of the San rrancisco prime
"'sponsor is attributable primarily to the quality and influence
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of its staff. Their combination of lonwvity, experience, In-
fluence, and technical competence is unlikely to be exceeded
anywhere in the CETA system.

The staff director, Eunice Elton, has been salled the
"mother of manpower" in San Francisco. She is a 43-year
veteran of the California State Employment Service who has
managed local offices, regional field offices, and antipoverty
specialty programs, and directed the San Francisco Concen-
trateA..kmployment Program (CEP), and its Community
Mafipowar Program, which was CETA's predecessor. She
has directed the Mayor's Office of Employment and Train-
ing (MOET) from the beginning of CETA (under three suc-
cessive mayors) and her technical judgments are considered
beyond challenge in the city. Her position is even more in-
vulnerable than her credentials, because she has remained on
the Employment Service pOroll throughout her CETA ser-
vice and is beyond retirement age.

Ray Hollanddirector of the planning, ealuation, and
management information system from CETA's. initia-
tionis a veteran of the Peace Corps and the community ac-
tiou program.

Elton and Holland are the only "Anglos" among the top
staff. The two program directors, one for employability
development (training) and youth programs and the other
for public service employmenprograms, also have MDTA
and Economic Development Act program experience and
have held their positions from the beginning of CETA. One
is of Puerto Rican-Filipino origin, the other of Chinese de-
scent. The heads of the various housekeeping departments
have been with MOET from the beginning though they have
been promoted from lower level positions. Currently, the
three top staff members heading these departments are a
Chinese, a black, and a Mexican-American. There is con-
siderable turnover in subordinate positions but almost none
in top managenient.

q
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Stan stability has been in ntained despite the absence of
formal protection. All MOET employees are temporary
city employees who, along with most of the mayor's Staff,
cannot achieve tenure. They receive health benefits and vaca-
tions but no retirement benefits. They are paid according to
the entrance rate for the city's regular civil service grades but
receive no in-grade step increases, so they earn less than their
peers, although they face as many, if not more, job
pressures. The explanation for MOET's staff stability must
be adrenalin intoxication.

MOET has done an unusual job of structuring its lower
ranks so that CETA enrollees can -. join the staff as
paraprofessionals and then, by substituting experiences for
academic credentials and perhaps taking further training,
rise to technical and even professional roles. The Labor
Department's regional training center is given high marks by
the staff and community college and time off can be
negotiated for university courses. Although staff develop-
ment has included training workshops, it has consisted
primarily of guided on-the-job experience.

Prime Sponsor As Decisionmaker

MOET is a paradoxical decisionmaker. Probably no
CETA prime sponsor is more data-oriented and planning-
minded, yet few others are mord politically responsive in
their decisions. The MOET staff is personally well shielded
from pglitical influence, yet recognizes the xiecessity of
responding to political pressures on the employment and
training council, the mayor, and the board of supervisors.

MOET's staff of qualified planners accumulates the
available labor market information and adds a good bit of its
own. It has a highly sophisticated management\ iifformation
system and kdaws almost constantly what is going on
amongst a vast array of contractors. Although its decisions
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are, for the most part, promptly, smoothly, and objectively
made, ultimately they must be recognized as political.

To a large extent, the nature of the labor market and the,
unusual competence of politically potent institutions make
possible this combination of objectivity and politics. The
San Francisco labor market has no mysteries on the demand
side. It is diversified, homogeneous, and stable.

It is diversified because no one industry or set of firms
dominates it, nor does its activity rise or fall appreciably with
any one set of economic forces. As an export-import center,
its international markets are so diversified that no one coun-
try's economic colds can become its pneumonia. .

It is homogeneous because it is a white-collar and service
market. San Francisco houses corporate headquarters and
financial institutions, not producing or materials-handling
facilities. Its jobs are white-collar managerial, not technical
or scientific. Surrounding those managerially oriented jobs
are service jobs (in and out of the firins) that support the ex-
ecutive workforce. Its use as a regional headquarters for
both federal and state governments intensifies the central
focus on management.

Because these activities tend to emphasize overhead per-
sonnel, San Francisco's labor market does fluctuate as much
as would a more production-oriented economy. Its set of
clerical and data processing occupations seem always to be in
demand, and employers' demand and employees' turnover
can guarantee relatively cOntinuous employment opportuni-
ty in a number of service occupations. If demand is quite
stable, a satisfactory set of institutions and programs can be
developed an,c1 continued.

On the sUpply side, San Francisco has a remarkably
diverse but unusually sophisticated population. The stream
of immigrants from both domestic and foreign sources tends

4



. 331

to be those who departed by choice, and selected their
destination, The most successful froM along the rim of the
Pacific basinAsian, Latin-American, and Pacific
Islanderschoose San Francisco as their new home. They
tend to combine relatively low incomes with education 'and
other characteristics not geherally associated with poverty.
The doniestic youth movement makes San Francisco a target
for a new life style. The typical indigenous underclass is less

. notable than in many central cities.

Thus, San Francisco's population includes many who are
eligible for CETA by economic criteria, yet who possess an
organizational and political capability unusual in a poverty
cdmmunity. Most of these community-based organizations
(CB0s) are indigenous to San Francisco; the snational
organization play little or no role in CETA decisionmaking
or the delivery of services. What other prime sponsor in the
system states explicitly in its request for proposals (RFP) that
priority will be given to programs providing services to gays
and lesbians? San Francisco's indigenous CBOs can obtain
access to resources and then deliver services with a level of
competence that is generally beyond challenge.

The area's economic stability has made it possible to
predict a continuing need for a familiar set ,of services.
Therefore, MOET has been able to set criteria which, when'
met, qualify the contractor for guaranteed 3-year fund-
ingnot for a stipulated amount of 'money, because federal
funds cannot be known iri advance, but for a proportionate
share of the action. Of nearly 200 MOET contractors, 14 are
in that secure status currently.

As decisionmaker, therefore, MOET has been able to re-
spond to political realities but defend its actions by standard,
objective economic criteria. The use of labor market infor- ,

mation to determine service needs and of management infor-
mation to evaluate performance need not lead to markedly

,
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different decisions than those which politics would have dic-
tated.

For related reasons, MOET has been able to spread the
base of decisionmaking without losing control of the deci-
sionmaking process. Its advisory employment and training
council, though too large for optimal effectiveness, is very
active in its decisionmaking, but generally sides with the staff
on most issues. The council is made up of roughly one-third
ex officio members from public agencies, one-third mayoral
appointees representing various .interest groups, and one-
third appointees of the board of supervisors drawn from
geographical areas of the city.

The council's two most potent committees are the plan-
ning committee and the evaluation committee. The first
decides annually how the budget will be distributed by
enrollee characteristics and service functions. The evaluation
committee 'is supplied twice a year with a mass of data on
contractors' performance. Then each contractor .must
publicly defend its stewardship. The careful preparation,
volume, and sophistication of the data supplied by MOET
staff make it highly unlikely that the council will refute it. A
former MOET staff member, now in the mayor's office, also
sits in on all of these sessions so that the mayor's preferences
get into the decision stream early, while the staff has a strong
advocate with the mayor.

If the staff gets overruled, .as it does occasionally, it is
generally by the board of supervisors, which is much more
difficult to reach and influence as a body, although any
board member can be more easily subjected to political
pressure from outside.

Monthly meetings of all MO
mation, communication, and
and frustrations.

ontractors provide infor-
opportunity to vent feelings
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'Despite MOET's adroit decisionmaking process and its
favorable economic setting, the presence of the compettnt
but political CBOs has costs as. well as. advantages. Some
CETA activities which staff members consider to be of high
potential, ,notably individual referral and high-support on-
the-job training discussed below, are difficult to defend for
lack of a political constituency. Politics need not and
generally do not force acceptance of a 'less than adequate
program but it may block an outstanding one that lacks
political suppori.

Federal, State, Local Relations

MOET has the advantage of history in its relations with
both the DOL regional office and the state CETA system. In
effect, MOET, in the person of Eunice Elton, was there first
and the others are newcomers. The state CETA system has
no supervisory role over any prime sponsor. However, San
Francisco has done reasonably well in garnering governor's
discretionary funds. The State Employment Development
Department spends considerable state CETA money in the
city. In addition, a variety of state-funded progra1ns con-
tribute significantly to the resources available to the city.

Probably the most significant fact of MOET' s relationship
with other government bodies is that federal regional staff
rarely hassles anyone from MOET. Residence in,the regional
office city helps, because misunderstandings sometimes grow
with distance. MOET staff reports favorable experience with
the regionaltraining center run by a local consulting firm of
strong reputation in the' employment and training field.
Beyond that, the regional staff i most helpful by not second-
guessing MOET's decisions or intervening in its activities.

3 3 :
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Training Policies and Practices

San Francisco's CETA programits funding,
enrollments, and performancedemonstrate a clear and
longstanding preference for training over all other CETA
services if training is defined broadly as employability
development. In fact, that is tlif.name of the MOET ad-
ministrative unit responsible for all services except public
service employment. What do CETA-eligible residents need
to make them acceptable to employers in the stable San
Francisco economy? Given the diversity of the population, it
is not surprising that the most frequent answer is "enough
command of English to be able to function in a white-collar
or service j "

Table marizes the total CETA budget nd
enr011ments Tr fiscal 1979. Of the Title II B-C funding total
over which the rime sponsor had considerable discretion,
56 percent vs spent on classroom training and 16 percent
for on-the- ob training. The 10 percent spent on work ex-
perience ws4 in effect, mandated.

Table 1. Total San Francisco CETA Funding and Enrollments, 1979

Enrollments

As of Cumulative
Title Total funds Sept. 30, 1979 fiscal 1979

Total $35,194,728, 4,232 18,110

II B-C 10,247,0.52 588 4,926
H D 6,740,497 1,465 2,135
III 2,600,408 254 512
IV 6,626,243 206 7,165
VI 8,980,528 1,719 3,372
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Maint ance of effort requirements imposed by the Youth
Bmploy ent Demonstration Projects Act of 1977 dictate
that MO T reserve 48 percent of its Title H-B CETA slots
for yout . A substantial atount of these services take the
form of work experience, because many youth are not
prepare to settle down to a training program or to work in
'its inten ed occupations afterward. Work experience is an
acceptab e "aging va ," but the MOET director objects to
the way t at thWry w rks out in practice. School counselors
too often refer studen s who are not CETA-eligible to any
jobs the hear abou , usually with private employers,
because th y know pu licly subsidized jobs are available for
disadvanta ed youth. Thus, youth with the best out-of-
school contacts leading to the regular labor market get fur-
ther reineorcement and those without any such contacts are
divert d to a semi-income maintenaice situation.

OET has little or no control ov that situation bul has
n explicit policy forbidding work experience programs for

adults:Nine percent of Title II B-C funds were spent on sup-
portive services for the disadvantaged clientele. For public
service employment under Title II-D, MOET is inaugurating
an approach for 1981 in which PSE enrollees will spend half
the day in classroom training and the other half on the job
applying those skills. Title VI will remain standard PSE....

San Francisco CETA also has one other important non-
training serviceadvocacy programs. Seven contractors
have an explicit affirmative action role on behalf ,of age,
race, sex, or handicap gimps. They provide no significant
training or employment. These agencies have been effective
in the comfortable demand situation in working with
employers to meet affirmative action goals by hiring CETA
eligibles of various characteristics. The adv9cacy programs
and miscellaneous services absorb the 9 percent of Title II
B-C funds not accounted for above.

,
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In fiscal 1979, 192 contractors had assignments to deliver
CETA services in San Francisco. Of these, 146 were hosts for
public service employment. Seventeen supplied classroom
traMing and seven promoted on7the-job training, in addition
to the seven advocacy contractors. The largest investment is-
in English as a second language (ESL). Tor several contract-
ing institutions, ESL is the primary reason for being. Each
concentrates on a specific language group: Spanish, Chinese,
Korean, Filipino and so forth. Each teaches English in a skill
training context, primarily clerical skills, and therefore mos,t
of their pupils are women. For smaller numbers of men, each
also provides some training in service occupations as a vehi-
cle for language training.

A larger group of contractors emphasize skill training and
treat language traini k as an adjunct skill. For instance, the
Jewish Vocational S rvice has an outstanding program for
Russian Jewish e gres. Because most of the emigres have
university degrees, knowledge of U.S. weights and measures
and similar material is taught to refurbish chemists,
engineers, and so forth, with English instruction as an, add-
on. With help from the Jewish Vocational Service, a similar
program is being designed for Vietnamese.

Nonlanguage training institutions in San Francisco also
tend to concentrate on a single skill or a narrow range of
skills. Thus, the choice of an institution at which to enroll is
equivalent to a choice of training type. Intake is centralized
only for youth. For those with language problems that is no
hanaicap, because enrollees must be referred to the institu-
tion specializing in their native language. For others,
however, it means that the accident of contact cletermines the
nature of the training opportunity. The sophisticated may
learn of all of the alternative institutions and their offerings
and select from among them. Those who go to a Job Service
office and are fortunate enough to find an interviewer who

1)
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recognizes their CETA eligibility may be referred to
whatever the interviewer knows to be available. A Youth
Service Office, funded by MOET and operated by Job Se
vice, provides central referral services for the you
what is available for them, is primirily work experience.
\..Job Service officetlocated in the MOET building has a con-

to make individual referrals to ongoing programs in
regular public and private schools.

San Franciscb has no actual skill center, even though one
institution bears that name. Under the Manpower Develop-
ment and Training Act, it approached but never achieved the .

qualification requirements for a skill center; the provision of
training in a broad range of occupations, onsite counseling,
job development and placement, and supportive services,
and a concentration on the disadvantaged. In the interim, it
has become one of nine nondegree community college
cters serving a broader audience. It now serves CETA
p *marily by accepting individual referrals who can function
on a par with its other students. Its one class-size CETA pro-
jectfor health care professionalshas an excellent place-
ment record but is someWhat selective in its enrollment.

The skill center is an example of a simultaneous boon and ..

bine built into the California education system. When a
CETA client enrolls in a tax supported school, that schoolis
rewarded with the same average daily attendance education
funds it would receive for any oiher student. Hence, the
school, usually absorbs the training costs; only the training
stipend comes from CETA sources. Yhat allows an attractive'
leverage of the CETA training dollar, i;ut it may also bias
training decisions. Better training in some fields may be
-available from private institutions, but the trade-off between
the higher cost . of these institutions and the pressure to
spread available funds to serve more enrollees may tip the
balance in favor of public institutions.

1 34
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Some of the MOET-staff would prefer a centralized intake
system for assessing all enrollees and referring them to the
institution offering the most apPropriate mix of services. In-
stitutions that specialize in services Nr particular age-race-
national origin-sex groups, however, would resent such in-
tervention between them and their client groups and have the
clout to prevent it, so the MOET staff h" never actually pro-
posed to centralize intake.

The staff also harbors tw elated preferences that are not
politically viable. Neither ha constituency of its own, and
both are opposed by powerful community groups.

One is an expansion of the individual referral program.
The majority of San Francisco CETA eligibles have high
stool diplomas and many have some college credits. By
selecting trainees carefully and working with the schools, the
staff members'feel they could overcome the need for suppor-
tive services and purchase a higheilevel of training. The staff
desire to move to training in higher level skills, even at higher
per enrollee costs, reflects a nostalgic pride in the MOET
Skill Training Improvement program experiences, all of
which had been completed before this study began. This ap-
proach, tOo, would face opposition from those with Nested
interest in CBO based programs. The staff hopes to expand
upgrading programs and does not expect as much opposi-
tion, because that emphasis probably can be accommodated
within the current' mix of contractors.

6imilar political problems exist for the second staff
preference: more and better on-the-job training. As noted
above, the national CBOs have no political cloutin the city.
Only the local Urban League advocates OJT but the power
lies with the indigenous organizations, which tend to look at
OJT'as a diversion from the resources available to them.

T e staff also has no preference for standalt low support
OJ ich is seen as merely a wage subsidy for small
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employers. However, they are enthusiastic about high-
support OST, of which there have been some outstanding ex-
atnples. Primarily in response to affirmative. action
pressures, public utilities and other large empldyers have oc-
casionaliy approached MOET or a contractor, and CETA-
,eligible persons have been selected to meet these employers' -.
needs. A MOET contractor has provided vestibule training
in 'simulated wbrk settings. Grooming,. deportment, and
basic education, as well as entry level skills, have been stress-
ed.l'hen the enrollees have moved into an OJT phase but
still have been coached by the contractor until secure in their
j obs

High level clerical, substantial technicial, and low ,level
management positions have been obtained in this Way. A
consortium of engineering and architectural firms is current-
ly inducting young blacks intc; technician positions by the
high 'support, OJT approach. But such opportunities are
sporadic. Eniployers that can provide them cannot be per-
suaded by a modest wage subsidy. They respond to their own
needs, and their affirmnve action emphasis is shifting from
the entry level to the upgrading stage. Employers will not
participate in the competitive RFP process, so someone has
to act as surrogate for them. Without stro(ng direct ad-
vocacy, it is difficult for MOET staff to retain an uncommit-
ted Pool of OJT funds to respond quickly to employer invita-
tion- Any uncommitted funds are well known to the CBOs,
which bring pressure on the employment and training coun-
cil, board of supervisors, and mayor for their allocation.

High-support OJT seems unattainable as a regular pro-
gram, but it has been accomplished often enough to remain a
tantalizing dream to the MOET staff.
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'The Quality and Results of Training.

One could summarize training in San Francisco CETA by
saying that:

1. Employability development in a broad sense is the first
priority of nearly all actors in the system.

2. The language problems of new immigrants are so ovEr-
whelmipg as to swamp other needs.

3. The skills, qualifications, and commitments of the im-
. migrants are sufficient, "combined with a favorable

, labor market and competent trainers, to guarantee high
placement rates and even higher retention. .

4. The mix of services and service deliverers is probably
not optimum, but it certainly is defensible.

The correlation between program quality and program
outcomes is distorted by the nature of the population and the
labor market. The ESL programs are the most successful,
even though not necessarily of the highest quality. The
facilities are generally crowded and uninspiring. The instruc-
tors must meet community college certification requirements
and are generally competent and committed. Over time, the
instructors in the various ESL programs in San Francisco
have developed their own approach and denominated it as
vocational English as a Second Language. They all tend to
take pride in and use the same approach, regardless of
language. There is no way to separate the competence of the
instructor and the quality of the curriculum from the com-
mitment of the student body in assessing results. What is
clear is that the participants do learn Englishat least
enough to get by and get a job. The job skills components of
ESL are generally not well-equipped and often seem to be an
afterthought. Nevertheless, placelnent and retention rates ia
the high 80s are standard across the ESL range and are
bought at very low per enrollee costs.
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The quality of individual referral is dependent upon the
quality of the institutions involved. The private proprietary
schools are designed to meet the market and generally have
impressive facilities arid excellent equipment. Their major
handicaps from a CETA standpoint is that many CETA
eligibles have not been able to survive in those competitive
environments. Most of the community colleges also offer
good facilities and instruction and adequate equipment.
However, the skill center is housed in an abandoned elemen-
tary school and carries the marks of a second class institu-
tion. Nevertheless its health programs are taught by profes-
sionals who maintain high quality.

MOst impressive in the San Francisco setting are the high
support OJT projects. The initial pre-entry training is ade-,
quate but the employer involvement and commitrnent to hire
is what makes all the difference. But these are sQjdic and
difficult to mount.

All in all, San Francisco can be described as a CETA
system with a successful training emphasis, more because of
the nature of the population and the economy than because
of the training quality. In fact, San Francisco's native black
and white podr would debate its effectiveness for them.

Capacity to Develop
and Manage Training Programs

All of these factors are reflected in the development and
management of CETA training programs. Stability of need
and offering reduces the challenge to develop new programs
and new approaches. That which works well can be con-
tinued without need for continuous modifications and new
beginnings. A combination of ESL and clerical training is
relatively easy to put together. Decentralized delivery lets the
prime sponsor hold the contractors' feet to the fire without
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having to take full and direct resRnsibility for managing the
training program. .

Still there are always price& to pay. A decision to decen-
tralize to.service units sponsored by politically potent groups
means that almost every group has a right to a funded in-
stitution of its own. They cannot all be- equally competent.
Only in dire circumstances can one national origin group be
denied any funding and its constittrents required to seek ser-
vice from another group's entity. The California system of
state-supported educational institutions offering free tuition
is a boon to the leveraging of CETA funds, but it may lock
MOET into continuation with a mediocre institution because
of the low per enrollee cost. More selective individual refer-
rals and more high support OJT are the staff's own non-
political preferences. The price of survival in a political at-
mosphere is compromise. But MOET has been able to mount
an imPressive service delivtry mechanism in a political set-
Jing which could have been chaotic.

The diYersified employability development system also has
the advantage of being readily expandable. MOET received,
in1980, proposals for over twice as much training as it was
able to fudd. The capacity for individual referral is almost
infinite, given the number of private as.well as public train-
ing institutions in the city. None of the Sian Francisco CETA
training programs is capital-intensive' and expansion of
language training requires only instructors, which are plen-
tiful. Every program has a substantial waiting list of eligible
applicants. MOET staff believes classroom training could be
expanded by one-half in a few months if given the funding.
Expanded classroom fttnding would also take the opposing
political pressures off high support OJT, freeing resources to
develop more of those programs. ,

_
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Conclusion

CETA in San Francisco is well managed by any set of stan-
dards. Its decisionmaking has a broad base and responds to.
both politics and economics. Its staff is not plagued by turn-
over and has extraordinary competence. The federal agency
is neither a help nor a service hindrance. A maier training
needthe Americalnization of a new generation of im-
migrantshas been identified and is being met within the
limits of available re ources. All of these achievements are
being accomplished iika highly politicized atmosphere, and

1 the response to those pr ssures is adroit. One might argue for
a different responseo e that would centralize intake and

. assign clients to training institutions by need and capability.
But politics is as real as economics, and there is no obvious
way to choose between them. v

...-----""
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Seattle, Washington
A CBO Delivery System

R. Thayne Robson
University of Ptah

The CETA program in the Seattle-Everett SMSA, a con-
sortium until recently of seven cities and two counties, is a
strong and successful program when viewed from the
perspective of the services delivered to clients, but not
necessarily as viewed from the regional office. In fact, the
King-Snohomish Manpower Consortium (KSMC), can
almost be described as two relatively distinct systems: (1) a
system for delivery of services to clients.by program agents
who are predominantly community based organizations,
along with a significant role for the Washington State
Employment Service, and (2) a higher ,admipistrative and
policy level, which encompasses the regional office of the
Department of Labor and the prime sponsor organization
and staff, whose primary focus is the implementation of
federal regulations and guidelines. The latter functions
within an enififonment which creates friction and too often
'diverts attention away from the primary goal of improving
the services to and the accomplishments of the clients. The
distance between these two levels appears to be growing
wider and causes concern for everyone involved.

The Political Economy
of Seattle Area

king and Snohomish Counties cover a large area of 4,226
square miles with a population of 1,500,000. The Cascade
Mountain range is the boundary on the east as the Puget
Sound is on the west. Seattle is the commercial and service
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center of the region, and the Seattle-Everett SMSA is the
seventeenth largest in the nation.

As the trading center for the Northwest, and with the ex-
panded energy activity in Canada and Alaska, growth in
aeiospace and defense, and increasing trade with the Orient,
the economy of the Seattle area is, strong and growing.
Historically, the port facilities, the trade routes to. Alaska
and the Orient, fishing, lumber, pulp and paper, dominated
the economy of the area. Since World War II, the general
growth of manufacturing, and especially electronics, and of
aerospace, particularly the Boeing Company as the area's
largest employer, has broadened the economic base of the
area.

Unemployment, however, has been significant, averaging
between 6 and 8 percent over the past several years. The
migration of minorities up the west coast and, the recent im-
migration of Asian refugees continues to confront the area
with a significant population of people who are disadvantag-
ed and eligible for CETA services.

The political climate of the area has been somewhat mixed
but generally Democratic, especially in state offices and the
city of Seattle. Mayor Wes Ullman, Seattle's rifaydr in the
early 1970s, was the driving force in implementing the new
CETA legislation and in gaining support and cooperation
from the King County executive, John Spellman, who was
recently elected governor. The state of Washington and the
city of Seattle had profited in federal budgetary matters'
from an influential congressional delegation, especially while
Senator Warren Magnussen was Chairman of the Senate Ap-
propriations Committee.

Recent growth has occurred mainly in the suburban areas
outside Seattle where more conservative views and kraditions
hold sway. Republicans have won important elections for the
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U.S. Senate and the governorship. Even so, the traditions of
the Northwest, like those of the West generally, have provid-
ed strong support for education and human services. The
metropolitab areas in particular have welcomed and general-
ly supported efforts to provide employment and training ser-
vices. These traditions have given the area quality education
systems and a strong employment service. Also characteristic
of the metropolitan area has been the multiplicity of units of
government, school districts, and community college
districts, each with a high degree of autonomy.

The emergence of a CETA delivery system utilizing com-
munity based organizations is probably best explained as a
result of the power void that existed within the educational
and human service institutions. There was no one who could
convene and organize a metropolitan delivery system. Only
the Washington State Employment Service had a network of
area wide offices and interests which made possible its early ,

and strong role in employment and training programs,
dating to the beginning of MDTA and subsequent activities
under the Economic Opportunity Act.

The employers of the area traditionally have been strongly
involved in social and community affairs, as haye the labor
unions. As a result, the establishment of the planning pro-
cess with supporting ath4sory committe9 could draw on
strong traditions of communtiy support and involvement. It
is quite likely that this saiTie tradition also explains the early
and continuing involvement of elected officials in the new
consortium activity.

Planning and Decisionmaking

The King-Snohomish Manpower Consortium (KSMC)
was established as an independent governmental unit by the
seven cities and two counties in the area. Thirteen elected of-.
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ficials serve on an executive board that governs the consor-
tium. The chairperson of the executive committee has alter-
nated between the mayor gf Seattle and the county executive
of King County. Seattle with three of the thiiteen votes is
larger in population (500,000) than all of the other cities
combined, and King County outside the limits of the
member cities is the largest partner, as measured by popula-
tion. Snohomish County, which withdrew from the consor-
tium during the course of this study, represented slightly less
than one-fifth of the total population and had three votes,
one for the county and one each for Edmonds and Everett.

Dwing the formative period, the executive director of the
KSM it was Robert McPherson who built the alliance of
elected officials and community based organizations that
formed the core of the CETA system. The involvement of
elected officials was accomplished by the establishment of a
group of "subexecutives" consisting of key staff mkmbers
serving each of the elected officials who itet regularly to
agree on the policies and actions that could be ratified by the
executive board at monthly meetings. Strong employment
and training advisory committees (ETAC) were established,
one for Snohomish County and one for King County, with
.broad based representation from public and private
employers, unions, and citizens representing major interest
groups in the community. Organizations contracting with
the consortium to provide services became non-voting
members of the ETACs. The organization of two 4.1ACs
was initially aimatter of geography. The thirty-five dilless be-
tween Seattle and Everett seemed to justify the wisdom of
separate meetings and committees although a joint commit-
tee was created to act for the two ETACs as needed.

McPherson left the-KSMC staff in September 1977 during
the dramatic expansion of CETA activities resulting from
the Carter countercyclical initiative and the new youth pro-

I
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grams, a year during which the staff and funding for CETA
activity in the area approximately doubled. Some of the key
staff members who had been responsible for much of the
development of traininkpolicies left with him.

Mayor Ullman arranged for the appointment of Lee Pas-
quarella as the new executive director, just prior to leaving
office later that year. The switch from McPherson to Pas-
quarella came at a difficult time in KSMC's history and was
accompanied by a sharp change in management styles. Mac-
Pherson was a recognized expert with a great deal of ex-
perience in employment and training programs. His 'topen
door" management style involved full communication with
staff, program agents, and interest groups. Pasquarella had
worked for Mayor Ullman and then moved on to
Washington, D.C. to work for Senator Magnusson. He had
no previous experience in employment and training pro-
grams and chose a much more formal style of management
with his staff and the major program agents. 4

.J.,
Despite the loss of key staff,members in 1977 and a few

changes since then, the core of managers of the various func-
tions and departments have considerable experience and are
generally regarded as competent and dedicated. The
managerial systems developed to handle personnel, MIS,
planning, and the other functabs, are efficient and shared
broadly with other prime sponsor§ throughout the natfon.

The essential decisionmaking mechanisms have always in-
volved an elaborate planning process. Staff analysis and pro-
posals are develOped after consultation and input from the
program agents, and submitted to the review and comment
of the tTACs. The advisory committees have done much
more that simply review and approve proposals. Plans and
policies have been thoroughly debated at the ETAC meetings
and the pifferences largely ironed out. The final plans and
funding are approved- by the executive board at regular

-
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meetings. The planning process has been continuous, 'but has
taken a great deal of time fdr at least six months of each year
over the period from March to October. CETA in Seattle has
been a sizeable undertaking with total funding under all titles
in fiscal 1979 of approximately $84 billion dollars (Table 1).

Table 1. KSMC/CETA Funding for Fiscal 1979

Title/program
Fiscal 1979
availability

Fiscal 1979
expenditures

Fiscal 1979
carry-out

Total $83,913,773 $68,001,781 $15,911,992
11-B 12,466,879 10,377,650 2,089,229
II-D 15,919,346 14,164,325 1,755,021
IV SYEP 4,807,193 4,471,030 336,163
IV YCCIP 945,315 756,252 189,063
IV YETP 3,443,029 3,049,202 393,827
VI 27,256,709 24,752,382 2,504,327
VII 491,106 47,531 443,575
HIRE II 620,646 427,596 193,050
STIP I 1,720,467 1,159,879 560,588
STIP II 999,798b 484,476 515,322
YIEPP 10,105,362b 4,258,719 5,846,643
Vocational Education 757,576 757,576
Administration

Cost Pool 4,380,347 3,295,163 1,085,184

a. Fituires adjusted for Administration Cost Pool set-asides where appropriate.
b. Includes availability for fiscal year 1980.

From the outset, there has been considerable friction be-
tween the Seattle regional office of the Department of Labqr
and the prime sponsor. In the ftrmative years, the KSMC
staff chose to deal directly wiih DOL officials in
Washington, D.C., a practice that proved annoying to the
regional office. In recent years the communications have re-
mained strained as the regional office has sought to enforce
policies that the prime sponsor staff thought were either in-
appropriate or of a lesser priority. The regional office has
given KSMC poor ratings for failure to maintain services to

,
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youth under Title 11-B, slowess in implentnting the in-
dependent monitoring unit, foP lack of adequate systems to
check enrollee eligibility, and other mattes. Behind all of
these issues have been clashes of personalities and a lack of
genuine efforts to resolve issues whial for the most part ap-
pear within the range of relatively easy solution. Yet the fric-
tions at the top level do not seem to have adversely affected
the delivery of services to olients,

Effective in October 1980, Snohomish County, along with
its two cities, Everett and Edmonds, withdrew from the con-
sortium and established itself as a prime sponsor. Thi's left
approximately 80 percent of the old consortium intact, with
King County and the five cities of Seattle, Bellevue, Kent,
Renton, qnd Auburn in the King-Seattle consortium. This'
realignment also had little impact upon serVice delivery since
Snohomish County continued to use the same program
agents to perform approximately the same functions at the
same levels of activity.

Training Expenditures and aists

Of the total fiscal 1979 funding of $83,913,773,
$16,565,366 or 20 percent was devoted to training (Table 2).
Of the $11 million reported as spent under II-B in that year,
77 percent went for classroom training, 14 percent for OJT,
and 9 percent for adult work experience (Table 3). Skills
training accounte r 85. percent of all classroom training
funds, with adult basic e ucation, English as A a second
language, and general educat n development accounting for
the remainder. ,
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Table 2. CETA Training Funds for KSMC, Fisc.al 1979

Funding
s9nrce

Funds
available

Funds
expended Carryout

Total $16,565,366 $13,207,177 $3,358,189

Title II-B 12,466,879 101377,650 , 2,089-,229
STIP I 1,720,467 1,159,879 560,588
sun, II 999,798 484,476 515,322
Vocational Education 757,576 757,576

Table 3.:Title II-B Expenditures by Subrecipient, Fiscak 1979

Category and agency
Expenditures

(includes allowances)
Percent

by category

Total 1;210,043 loo.o
Classroom training 8,611,940 100.0

Concerned Chicanos 168,543 2.0
Chicano Education 307,940 3.6
Central Community College 613,782 7.1
Seattle Indian Center 161,677 1.9
Seattle OIC 4,556,480 52.9
Operation Improvement 2,805,518 37.6

OJT 1,612,967 100.0
SER 367,846 22.8
WSES 436,533 27.1
Carpenters 81,706 5.1
University of Washington 143,467 8.9
Seattle Urban League 410,192 25.4
Job Therapy 173,225 10.7

Adult work experience 983134 100.00
Operation Improvement 531,250 54.0
New Careers 295,771 30,1
Passage Foundation 156,113 1.5.9

SOURCE: KSMC.
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Training costs are relatively high
because of the cost structure of its
training institutioni discussed below.

0 t
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at KSMCt (Table 4)
two major classroom

,

- Table 4. Classroom Training Cost Analysis, KSMC, Fisial 1979

.

Cost per
placement
(excludes

allowances)

Cost per
Terminations

positive
outcome

percent
emaloyment

other
positive

i Total ../
o

, Classroom S 7,599

,

$5,179 4 50.1 23.4
Concerned

, Chicanos 4,746 3,622 50.9 . 15.8
CEMS .. 10,866 3,675 28.0 54.9
SCCM 9,405 5,905 58.7 34.8
Seattle Indian 112,408 1,972 1.1 61.5
Seattle OICil 6,610 4,610 50.8 22.0
OIF 9,808 8,163 1 63.1 . 12.7

Who Praqes the Trainin8? v

The distinguishing features of the KSMC deliver3t. system
, for training are: (1) A unified recruitment, intake, assess- ''.---. . ,

. ment, and referral program operated by a largely indepen-,
dent unit within the Washington State Employment Security
Department. These functions are carried oh at 10 offices
located throughout the.arga, (2) Community based organiza-
tions' (CB01),. as the major actors in delivering both
classroom training and on-the-job training. One CBO, the'
Seatt/e OIC; has conducted more than .one-half of all the
classroom training fOr KSMC, and another, Operation Im.

:provement Foundation, manages an individual referral
system which places participants idclassroom training in 35
public and private training institutions. These tWo CBOs,
OIC and OIF, provide 6ver 85 percent of all classroom train-
ing.' Two other CBOs, the Seattle Urban League and SER,

:.
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are major contractors in tte on-the-job training programs.
(3) The Washington State Employment Security Depart-
mot, in addition to,the operation of the intake centers, is
also a major OJT contractor, and ha§ also been a contractPr
for work experience and PSE activity. Prior to 1977, WSES
operated the individual referral activity which is now, manag-
ed by Operation Improvement Foundation. Placement ac-,
tivity was formerly limited to WSES which now shares the
responsibility with the other contraclors. WSES still plays a
major role in the placement activities for KSMC par-
ticipants. WSES also haridles all allowance payments from

. the state offices in Olympia.

There are, of course, other contractors providing both
classroom training and OJT. The adult basic education,
English as a second language, and general educational
developvent programs, which account for approximately 15
percent 15f Title If-B funds, are pperatqd .through four con-
tractors. The larggst and most rapidly growing of the pro-
grams is an English as a second language (ESL) program for
Asian refugees operated by the Seattle Central Community
College. There are two small SpanM ESL programs, one in
Snohomish County and the other in King Coubty. In addi-
tion, KSMC funded a s`rnall basic education program for the
Seattle Indian Center.

. ...

Of the six ontractorssoperating OJT programs, WSES isi
the largest w th approximately 27 percent of total funds.
Seattle Urba4 League is secpnd with approximately 25 per-
cent, and SER has a program that accounts for abou 3 per-
cent of the OJT funds. In addition to the big three OJ on-
tractors, the Seattle Carpenters' Union operates a small OJT
program and there are two coupled classroom/OJT pro-
grams, one for handicapped at the University of Washington
and ihe -other a small specialized program run by Job, .

Therapy, a non-profit group serving ex-.offedders., .1

113..
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Who Gets Trained?

Women were over one-half of the participants in
classroom, training but less tlian one-third of the OJT
placements. Minorities were 60 percent of classroom trainees
and approximatelY 46 percent of the OJT placements. Youth
Were one-third of the classrooni trainees but only one-
quarter of the OJT placements (Table 5).

KSMC was serving approximately 49 percent youth in Ti-
tle II-B prior to the introduction of the youth programs'and
the guidelipes required it to continue to do so. The decline in
Title II-B youth enrollment has been a constant source of
friction between KSMC and the DOL regional office. Given
the relatively low proportion of minorities in the population,
the high enrollment proportick is undoubtedly due to the
role of the CBOs in the delivery system, as well as the general
seputation of CETA as a minority program in' Seattle.

As noted above, the WSES operates the recruitment, in-
take, screening, and referral centers for all CETA
These intake centers generally screen three people fOr every
person referred. Forty-three percent of the persons screened
for service were female, 39 percent were 21 years of age or
under, 38 percent were high school dropouts, but 20 percent
had some post4hgh school training. Approximately 48 per-
cent were minorities, 79 percent were below the poverty
level, and 93 percent were unemployed.

The Geographic Issue

Executive board rAiresentatives and the ETACs of the
three major geographical divisions within the KSMC are4
have been very sensitive to the geographical distribution of
funds and activities. As a result, all reports filed by contrac-
tors must report the residence of persons served by the pro-
gram. The goal for fiscal 1979 was that 53 percent of the par-



Table 5. Clie\nt Characteristics or Classroom and OJT Training by Contactor, Fiscal 1979

Contractor and type Characteristics by percent Geographical distribution by percent

of service Female Minority Youth Seattle King Snohomish

C ,*.sroom 56.0 60.1 33.7 60.6 26.3 13.1
/Concerned Chithinos 54.5 88.3 32.5 .0 100.0

CEMS 43.7 98.3 29.4 84.9 15.1 0
SCCC 51.5 100:0 28.5 78.0 20.0 2.0
Seattle Indian-- 58.0 100.0 54.0 94.0 6.0
Seattle OIC 49.6. 68.1 32.8 82.3 15.1 2.6
OIF 69.1 26.9 .35.1 19.2 52.6 28.8

OJT 45.7 26.6 59.5 22.0 18.5
SER 29.9 68.4 36.7 48.6 29.4 22.0
vvsEs 27.1 27.4 31.0 40.4 27.4 32.2
King County Carpenters 34.4 43.8 34.4 40.6 56.3 3.1
University of Washington 45.7 15.2 7.6 73.9 21.7 4.4
Seattle Urban League 28.6 65.6 23.9 87.6 9.7 2.7
Job Therapy 24.7 41.6 13.0 62.3 9.1 28.6
OJT Direct Placement 30.0 69.2 26.9 63.8 23.1 13.1

r` I
U



357

ticipants should be residents of Seattle, 30 percent residents
of King County outside of Seattle, and 17 percent residents
of Snohomish County. The distribution was based upon
population, estimates of need, and some recognition that the
major contractors wefe better located to serve Seattl
residents:

FOr 1979, Snohomish County was more nearly propor-
tionately served by OJT than by classroom training. Seattle
enrollees were overrepresented compared to goal by both
types of training, and King County outside of Seattle City
was slightly underrepresented in Classroom training (4 per-
cent) 'and OJT (8 percent) compared to goals. Since
classroom training has served the largest number of people
and spent the most money, this has been the area of greatest
sensitivity. Because of the persistent overrepresentation of
Seattle residents, the funding allocations for fiscal 1981 were
based upon a formula which rewarded or penalized contrac-
tors according to their records in achieving the desired
geographical distribution. This was a major factor in the
withdrawal of Snohomish County.

Training Quality

Training outcomes at KSMC are more impressive in terms
of wage gains than in placements. The total classrooni train-
ing enrollment during fiscal 1979 was 2,787 with 2,075 ex-
iting the program of whom 1,616 or 77.9 percent wele com-
pletera: Of this latter group 50.3 percent entered employment
and another 23.5 percent were recorded as positive termina-
tions, leaving h nonpositive termination rate of 26.2 percent.

The before and after wage data for fiscal 1979 showed a
median pre-CETA wage of $2.87 and a median post=CETA
placement wage of $4.43 for an increase of $1.56 per hour or
54.4 percent. Only the Indian and Concerned Chicanos pro-
grams fell substantially below the average gain. However,

\ 3S1
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the outcomes are probably more a product of the economy
than of the training which is generally of high quality.

.Seattle OIC Skill Center

The Seattle OIC, the largest skill training program in the
consortium with total funding of $5.5 million in 1980,
operates one of the most modern skill centers found in the
United States. The center serves people who are educational-
ly and economically disadvantaged in a full range of services
from extensive counseling and GED/ABE, to skill training
in any of 12 occupational areas. The facilities, ,equipment,
and curriculum materials appear to be at or near the best
available. The director ancl the managers are outstanding in
th *r knowledge, experience, and skills in operating the
faciltty. There are waiting lists of people desiring to enter the
program.

i

Training costs are high at SOIC due io. a combination of
quality facilities, extensive supportive services, and unusual-
ly high administrative costs. However, the costs are not ex-
cessive in relation to the quality of the training. One of the
strongest bases of support for the SOIC has been the
employer advisory group which has assisted the SOIC to ob-
t the facilities and equipment which high quality training
dema ds. The employer advisory group has also been impor-
tant to n effective Olacement program for the students who
complete the program.

, \ .

During 1979 the costs associated with SOIC training were:

Total costs Of SOIC program $4,556,480 100.007o
SOIC costs as program agent 2,376,492 52.207o
Allowance costs (paid by WSES) 1,661,025 36.5%
Administrative costs (percent

as proportion of SO1C costs) 563,963 23.607o .

i
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BaseI on figures showing the total number served as 1,577,
the fbtal number entering emplqyment as 604, and total
positive terminations as 866, the costs per unit of service
were: ,

Total
Program

agent
ost per person served $2,889 $1,507'

Cost per placement 7,544 3,935
Cost per positive_termination 5,262 2,744

Seattle OIC is not without its problems. SOIC now serves
well over one-half of all those enrolled in classroom training
in KSMC. Hovover, as noted, SOIC serves predominantly
the residents of Seattle. Therefore, strong pressure to shift
resources away from Seattle to the balance of King County

4 threatens the continuing growth of the SOIC program. SOIC
has major expansion plans underway at a time when future
funding is increasingly in doubt. Two additional floors are
being added to the center, and plans are underway to add ad-
ditional areas.. of occupational training. These plans require
that both SOIC and the consortium staff have a common set
of goals and commitments regarding the 114ure of classroom
training, and SOICts high role in providing training:

These issues highlight the difficulty of long-range planning
given the Current funding cycles of the CETA system. The
gambles on expansion in the past have generally paid off.
SOIC may need to explore some set of arrangements under
which state and local financial support can be increased.
Alternatively, employer support which has already been
significant may be expandable. Can a community based
organization operating a local educational facility gain ac-
cess to the lax- base which supports the public training in-
stitutions within the area which already has an extensive net-
work of clommunity colleges? The question may be a key one
in SOIC:s future.

,
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Operation Improvement Foundation

The individual referral program operated by the Opera:
tion Improvement Foundation is impressive in terms of
number of training institutions involved (35) and the number
of occupational areas (40) in whieh training is offered. Ap-
proximal+ 800 CETA enrollee.s are enrolled annually with
CETA funding of $2.8 million. The entire system is difficul,
to evaluate simply because of its size and diversity. The com-
munity college facilities visited weregenerally excellent and
the Seattle area has a tradition of,high quality training. The
state vocational education system which exercises mandatory
certification has been important in assuring quality control.
However, the CETA supported students are a small part of
the total training programs in the area and no special atten-
tion is paid to their needs.

A smaller number of training institutions or more em-
phasis on class-size units would simplify the administration
of the program. However, the extensive network of com-

munity colleges, vocational-technical institutions, and
private training schools each claim a role that would be ckif-
ficult to simplify. The geographical territory serviced by the
consortium is large. Even though it appears that CETA has
had little impact upon the training institutions or their cur-
riculums, the private schools are most vocal on insisting on/a
share of the CETA training effort. CETA buys whateiet
training is available on the terms and conditions set b&he4n-
stitutions. These terms and conditions are generally
favorable, although the length of training time does add to
per enrollee and per pfacement costs.

Financing of training costs comes from a combination of
CETA funds, basic education opportunity grants, local tax
support for the, colleges, and) state funds for GED/ABE.
Once a CETA client enrolls at a community college, the con-
sortium's controL over time in training, training given, and

f-)
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training costs becomes limited. The consortium does retain
effective control over the \ payment of allowances. The
primary reason for high per enrollee costs appears to be the
length of time in training and the cost of operating the in-
dividual referral system with its own assessment program
added to what is already done at the WSES assessment pro-
gram. As noted, the average length of training in this
program ranges from nine months to one year, and there are
a few two-year prograins still being provided .to CETA
enrollees., For the Consortium, the individual referral
system's strength islts ability to serve the residents of King
County outside of Seattle. These clients are mainly cauca-
sian women, with high levels of educational attainment,
though they qualify on the basi,s of economic disadvantage
and unemPloyment.

Up to now, it has not been poss ble to trace carefullythe
success rates of enrollees by tra'ning occupation and by
training institution. The steps now being taken to install a
computerized management information system should
remedy this lack.

Washington State Employment Service

The intake, assessment, and referral centers operated by
the Washington State Employment Service's special CETA
unit appear to offer aniMportant and successful control unit
in a highly plura*tic CETA deliverysystem. For the most
part, the program levels have been maintained,, slots have
been filled, and waiting lists have been managed with con-
siderable skill. Program agents can obtain from WSES refer-
rals enrollees for the service available with client assessnient
information based on professional counseling and extensive
testing. The Washington State Employment Service must be
somewhat unique in its willingness, to create a separate
CETA unit with considerable autonomy within the Job Ser,
vice:system. While each of the major program agents

Wbr:
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somItimes find fault with the others, the WSES unit seems
firmly entrenched by virtue of the support it gets from all ac-
tprs in the CETA system.

Conclusions

\The classroom training program in the Seattle area could
easily accommodate a significant expansion. The individual
referral approach is highly expansible and SOIC is already
strongly programmed for an expansion which may not be
forthcoming. Jt would be sate to conclude that the classroom
training activity within the two counties could be expanded
,to double the present levels, if funds were available. The
training appears to be of high quality. But, ufffortunately,
there is no data available to determine whether quality train-
ing at relatively high cost brings a commensurate improve-

nt in the employment and income experience of its par-
tic1jantz. A careful evaluation of training results, especially
foi the individu9J referral program, should be completed
prior to any major expion.

By most tests, KSMC must be given reasonably high
marks for operating what the staff considers to be one of the
ten best CETA programs iTI the nation. The people being
served are generally economically disadvantaged and
unemployed but somewhat better educated than CETA
enrollees in most locations. Strong emphasis is placed on
training, especially classroom training, with reasonably
strong secondary emphasis on OJT. The elected officials are
both involved in and swortive of CITA activities, and
most other interested groups within the community have am-
ple involvempt in the planning process.

In reaching this basically favorable conclusion regarding
the KSMC program, it is necessary to acknowledge that
regional DOL officials have expressed some!displeasure With
performance during recent years, and live given KSMC an
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unsatisfactory rating. The major issue identified by inter-
views with both federdl and local stafrhas been the failute to
maintain 49 percent youth enrollment in Title II-B programs
after the Title IV youth programs, including the entitlements
program, became operative in Seattle. The other issues
regarding eligibility, IMU, and minority staff should be easi-
ly resolvable tinder the circumstances. The underlying issues

. over the years, and more particularly under Pasquarella's
administration, of the consortium, have mainly related to
communications and personality prohlemS, including a
general' lack of responsiveness to regional office concerns.
None of the issues go directly to the quality or effectiveness
of the services provided. \

The management of a complex CETA system is not easy,
There is room for discussion and even debate over wItat
numbers-) should be collected and how, they should be
presentektor analytical purposes. There is a tendency to
focus too 'much attention on some of the daily frictions=on
the irritations of fate reporting, on the present and prospec-
tive changes in re4ulations and funding. Under these
pressures., it is possible to neglect the basic obligation to
assist eligible clients to obtain improved skills and jobs.

The KSMC CETA program has been heavily funded aL
has operated with relatively high costs, especially in
classroom training. The emphasis is on skills training with
duration ranging from an average of six months at SOI
between ninejand twelve months in the individual referral
program. The quality of the training provided is reflected in
the wage gains if not in the placement rates. But whatever is
accomplished in §eattle CETA, it is the CBOs which do it,
counting the specialized WSES CETA unit as more like a
CBO than a public agency.

t
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Tucson, Arizona
.

Orchestrated Decentralization
Garth L. Mangum

University of Utah

The Prime Sponsor Area
,

Tucson is the second largest city (next to Phoenix) and the
only other metropolitan area of any size in Arizona. The
city, with its 1979 population of 319,300, has the only
population of more than 6,000 in Pima County. Most of the
county's 539,800 people live in Tucson and its suburbs, while
the county spreads over a geographical area larger than the
State of Connecticut.

A little more than "one hOur's drive &on) the Mexican
border', the county was pppulated by 118,600 Hispanics,
15,000 blacks, 12,900-Native Americans, 3,600 Asians, and
352,600 ndn-Hispanic whites in 1978. The area's nearness to
Mdxico contributes to a low wage structure which makes
jobs at the federal Alinimum wage relatively attractive, eyen
though, the area's cost of living is above the national.average.

, , .
Historically, copper mining has been an important source

of employment, and Pima County is still the home of the
fourth and fifth largest cop-per, mines in the ?ountry.
However, attractiveness as a retirement community, and an
emerging electronics industry have moved to center place in
the ,local economy. Low wages and the human resource base
of the 30,000-student University of Arizona and the
22,000-student Pima Community College' have been the Ma-
jor attractions for the emerging induStry. The community
suffered heavily from the 1974-75 recessidn but gives prom-
ise of riding through th)it of 1980 more comfortably.,

,

365



,7-

366

,

Unemployment was at a low of 3.9 percent in the spring of
1980, rising to 5.8 percent by midsummer. .

Staff and Institutional Stability

Contrary to a general CETA reputation for high staff
turnover, the Tucson prime sponsor has experienced almost
total stability throughout the entire CETA experience. The
staff is, of course, smalla total of 35 in 1980as behooves
a relatively small prime sponsor in a modest sized city. .

That staff has functioned under one director from -the
CETA beginning, and he directed the public employment
program under the Emergency Employment Act of 1971 and
was director of the Tucson Cooperative Area Manpower
Planning System under the Manpower Development and
Training Act prior to CETA. The Tucson Employment and
Training Administration is divided into five major depart-
ments. Only one departnient head has ever left the post and
he only to enter private business, run successfully for the city
council, and become-a strong supporter of his previous col-
leagues from that position.

Top management as well as staff has grown with the ex-,
pansion of CETA, and those who came, stayed. Two techni-
cian level positions were lost to the city when a city-countY
consortium split in 1979 but the incumbents continued with
the county prime sponsor. Thus the record of stability is
maintained at the technician level. There has been the nor-
mal turnover of clerical personnel.

3

_ Only one position experiences troublesome turnover.
Eleven .persons have rotated through the five positions as
field monitors, or service delivery coordinators in Tucson
parlance, since the function was established in 1977. The job
is a difficult one. Approximately 80 perCent of the time is
spent at CETA contractors' facilities observing and checking

:3 C :)
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the delivery of rvice to enrotlees. If there is any conflict
between prime sionsor and contractor4 the service delivery
coordinator is in the middje of it. The service delivery coor-
dinator is also in'circulation to observe and be observed, and
all who have left did so for better jobs. Because the assign-
ment requires judgment and experience, that turnover could
pose a recruitment and training problem. However,
replacements are usually hired from the.lower ranks of con-
tractor staff with readymade familiarity with the CETA
world.

At ihe director level; tile explanation of the staff stability
is political stability. One mayor, now in his third 4-year
term, has headed city government throughout the CETA ex-
perience. Tucson also has a city manager of similar tenure.
The CETA staff director reports politically to the first and
administratively to the second, and has the trust of both. For
the rest of the staff, the primary explanation is that all have
been incorporated into the city civil service with full rights
and protections rather than being grafted on in some tem-
porary fashion as is the more usual CETA experience. In a
small city like Tucson, city jobs are attractive ones, secure
and competitively paid and few leave them.

However, the stability of Tucson CETA is not limited to
the prime sponsor staff. The primary service delivery con-
tractorsthe Tucson Skill Center, Me Arizona Department
of Economic Security (DES), Tucson Manpower Develop-
ment, Inc., Operation SER, and Tucson Urban
Leaguewere all actively involved under the pre-CETA
Manpower Developrn ent and Training Act and 'Economic
Opportunity Act. Other ñiiIior contractors come and go,
either providing specialized services or acting as hosts for
public service employment slots, but these five carry the.laulk
of CETA service delivery responsibility year after year.

:3 70
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Contractor staff are almost as turnover-tree as prime
sponsor staff. The skill center went through a double transi-
tion at the end of MDTA as the director left' to head a private
trade school. The deputy became director but was not com-
fortable with the annual, competitive funding prOcess of
CETA. The head of the DES/CETA unit, who had served
the National Alliance of Businessmen-Job Opportunities in
the Business Sector (NAB-JOBS) program from within DES,
tOok over the skill center directorship in 1977 and has re:
mained since.

The DES/CETA unit is staTfed by professional etnploy-
ment service staff, primarily of Mexican-American extrac-
tion, and has experienAd only that one change of leadership.:
SER, the ,Urban League, and Tucson Manpower Develop-
ment all continue to functiori under their pre-CETA leader-
ship. Turnover below, the direct* level has been moderate
for all. Only the,,prinie sponsoriand DES enjoy the,protec-

: tion, of tenured systems. But salaries, of all are competitive
within the eniployment and _training fraternity and with the
private SeCtor in a relatively low wage labor market.

Personal relatignships are good exceptswith the SER direc-
tor, 'AO is the "stormy petrel" of Tucson CETA:Militant,
aggressive:and competent, he is a ,constant battler for moil
funds to provide adult basic education and.English. as a seci
ond language progrAms for his Hispanic Cdhstituency.
Private sector members of thgplanning and private industry
counals "find his coinduct in meetingg disruptive and ir-
ritating. But all of that is offset by SER',s outstanding per-
formance. Thus Tucstn CETA tends, in cliche, to be a
reasonably -happy and relatively close family.

..

'Prime Sponsor/Federal Relations

"Adversary" is a better description of relations be en
'the Tucson prime vionsor and theLabor Department's San

ot.
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r Francisco regional office. For the Tucson staff, that rela-
,

tionship is persbnalized by the federal representative or Wed
rep" assigned full time to the iTucson consortium and now .to
both the city d county prime sponsors. The position is
characterized by gh turnover, both because the fed reps do
not stay on the -job long and bcause,t1jre is deliberate rota-
lion. Of the eight fed reps who hav served Tucson, only the
current (mid-1980) one has ever hdd experience as a mepbieer
of a prime sponsor staff; The. Tucs n staff, until that fecent
change, have viewed the.fed reps as- iformly incompetent
and uncooperative, inexperienced, avid urrwilling Ito invest
the time ta learn the Tucson scene and the reasons for and
nature of its policies and practices. Knowing no way to be
helpful, the Tucson staff feel, the fed reps can ohly be nit-
picking enforcer.

Compounding the roliem of local-regional 'relations ig
the- national system, ofevi ed 'by the Congress and the U.S.
Department of Labor, hich requires the prime sponsor
each year to complete planning for the next without knowing
whanevel of funding Nkill actually be available and to adjust.:
to freqUent funding and policy changewithin each pfogram
3)ea-r. Then too, the. Tucson., director has excellent
Washington contacts and inVariably knows of national of-

Tice decisions wteks before they are communicated to the
regionaLoffice and more time passes before the regional of-
fice can translate and transmit them through field directives.
Confidence in the regional office is not helped ,by-situations
in which that office is 'accusing the prime sponsor of non-
compliance for advance response to a coming national direc-
tive.

On the other side of the coin, many op the regional staff
corrsider Tucson staff obdurate- and uncooperative: Admit-
ting all of the shortbpmings of their position, they point out
that relations are good with other prime sponsors in the
region-, despite the same set of obstacles.
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At the time of this writing, however, the whole CETA ad-
rf ministration in the regional office has been restructured and

, restaffed. A new feqral representative has been assigned
who has several years of prime sponsor level experience
behind him. He has spent extensive time in Tucsim to learn
local conditions and practices and has been helpful in break-
ing loose some longstanding requests for information. 'loth
sides are hopeful that a new and more positive relationship
may emerge.1

Political Vulnerability

The Tucson experience is an instructive example of the
vulnerability of the CETA system to eiratic forces of local
politics. Tucson CETA functioned for,five years as a consor-
tium consisting of Tucson city, Pima County, and the city of
South Tucson.

At CETA's adyent only the city or the c unty including
the city ihad the 100,000 population re:quired f r prime spon-
sorship. The county, at the time, lacked the a. istrative
structure to handle such an enterprise. A consort um was
forrned including the city of South Tucsona n,ile quare
enclave of 6,000 population, three-fourths of th Mi
American, totally surrounded by the citytof Tucson.

Tucson city assumed lead pbsition in the consortiurrnd
the CETA staff all became city employees. A liaison commit-
tee Of one member each from the Tucson city Council, the
five county supervisors, and the mayor of South Tucson
were the chief pOlicyMaking body reporting back to their
larger groups. Administratively, however, the staff director
reported to the Tucson city manager. The prime sponsor ad-
visory council was dominated by contractors'who could not
vote on issties of pecuniary interest to them, but meetings
were long and acrimonious and tainted by. self-interest.
Despite that flaw, the system ran- well$xcept for continuous

. 7 3
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co laints from Hispanics and Native Americans about
their share of the 'resources.

The county outside the c'gy, limits, grew to prime sponsor
eligibility. However, Tucson still so dominated 'the county's
popi4tion that four of the five county supenfisors were
elected by a totally Tucson constituency and- the fifth
represented the rest of the county along with some Tucson
voters. The latter, a university professor, came to resent the
city's dominance in CETA affairs and agitated for exercise
of the county's right to separate,prime sporisorship. The city
CETA staff charge that the f&leral regional office staff en-
couraged those pnbitiOns, but the latter deny it. At any rate,
Pima County filed in 1979 for independent prime sponsor-
ship, which became official October 1, 1979, for the,
1980 fiscal year. South Tucson could only go along with the
county.

lie split brought no evident gain for the CETA-eligible
citizens of either the county or the city or for employers.ror

for thelaborrnarkerThe eity Staff continued intact except
for the loss of two positions. A new county itaff had to be
developed and the aggregate administrative cost rose. Except
for one private not-for-profit organization providing rural
services, the same set of contractors serve both prime spon-
sors and both populations. Two sets of requests for pro-
posals go out each spring and each contractor makes two
responses and keeps two sets of books and repvs. The two
sets of enrollees remain mixed in'tike receipt of servie'es. The
consortium 'bonus of $260,000 per year (a little less than 2
percent of tlat ne-CETA funding authorized for fiscal
1979) was lost to -both prime. sponsors. A prime sponsor
Ititich had planned for an entire labor market and more was
eeplaced by twb,'each operating over a fragment of both the
demand and supply sides of the local labor market.

Tfie only observable gain wat reform ofthe advisory coun-
cil structure for the city prime sponsor.

374
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The-Decisionmaking Process
.1fr

The city had become eligible dui-ing the 1974-75 recession
for aid under the Economic Development Act and, an
employer-dominated committee had ibeen appointed to
prepare the 'Overall Economic DevelopMent Plan (OEDP)'.
That committee fiad worked well and the CETA. staff direc-
tor .and the. director -of the Urban League were already
members qf it. At 4.44'CETA director's, advice, the mayor
assigned CETA responsibilities to the same cpmmittee, add-
ing the representatives required by CETA Taw and regula-

.tion.

The OEDP/CETA advisory council has worked ee
ceedingly well during its first year, despite the OEDP group's'
amazement ,at. the CETA workload. A long range planning
committee and a pltInt siting committee carry on the major
OEDP responsibilities. There is a CETA planning committee,.
witfi task forces for Title II-B programs, youth programs,
add -public service employment progFams. The CBTA com-
mittee actively participates in setting the boundaries for the
annual request fOr proposals and the task forces read, assess,
and rank all of the Proposals and join with the staff in
recOmmendations to the., full OEDP/CETA council.

The council chairman is vice 'president for economic
development of a major bank and the membership is heavily
Weighted by business interests. The pkivate industry co' uncil
(PIC) chairman, another banker, is a council member; as are
all but ope of the PIC members. Council membershipis for-
b'dden to any person vhose salary is paid from CETA
f nds, thus .elirninating from membership all contractors ex-
cept the eniploYrnent service, the skill center director whose
salary is paid 6y the community college, and the Urban-
LC gue director who is paid from United Way contributions,
A lhonvQting subcommitte4of Community Based Organiza-
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lions (CB0s) exists to give a voice to the co tractors and
other interested parties.

*The council dhairman requires advatIce written request for
all agenda,ifems and will not allow any meeting to last more
than two hours. Appearances before the full council are by
invitation only but interested parties cap be heard at the task .
force and coniinittee levels at their own request. Not only the
chairman but other private sector members have let i be
known that they will contimie to serve and devote me
necessary time only if the meetings are brief and businesslike
and if their adyice is taken seriously.

&The first year of, ilre new arra, ngement was promising.
SeveraP training sessions were held Co acquaint the, council
members with CETA history, goals, and procedures. The
members turned out to be, strong allies of the staff in favor-
ing objective criteria and rejecting political judgments. The
mayor and council overturned only one joint council-staff
retrQrnendation. They funded a Native American contrac-
tor whOSe weak administrative a6ilities and fiscal controls
produced chaos. Econwic deVelopment and labor market
policy decisions,are adrOirably linked. Whether the private
parties will continue to devote the needed timeand energy re-
mains to be seen.

Orchestrated Decentralization 1

At first look, the Tucson decisiotrinaking process appears
tote so decentralized as to p?ro4ibit any meaningful plan-
ning. The staff, along with the CETA planning committee of
the OEDP/CETA advisory council, decide what\pix of age,
race, and sex characteristics is appropriate for thd next fiscal
year's enrollees. They !bake their best guess of the amount Of
funds likely.to be available under various CETA-titlesThey
then send out a request for proposals containing only those
two pieces or information. With no further guidance except
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, . . .
past experience, contractors then propose what.groups and
how many they hope to serve, what mix of services they pro-
pose, afid the price 'tag. Each contractor is expected to be
responsible for intake, all service deliliery, whether directly
or by subcontract, job development, and placement. Pro-
posers are.provided with the limited amount of labor market
data availablt jorn Departma of Economic Security
sources but qsentially contractors are left to their own
devices to judge what the labor market needs or will absorb.

_

Confronted with the charge that the procedure delegates
or abrogates to the contractors the essential.planning deci- 1
sions,4he director counters, "Not so." He would prefer a
centralized intake system, but is convineed that the political
strength of the race and ethnic groups and their coinmunity
based organizations and the responsiveness of the politicians
preclude it. Advance allocation of the available funds among
the alternatfve ervice components would tie the hands of tbe
decisionmakers, he argues. Suppose most of the proposals in
one service area such as classroom training are mediocre

t :while all of th e on-the-job training are outstanding. It
would be neces ry to fund the mediocre proposals up to the
limits of the allocations for classroom training and reject the
outstanding ones beyond tile OJT limit. Under present pro=,
cedures, staff, and council select the best from an open
"smorgasbord" of proposals and assemble a communitY
employment and training program from, among A concrete'
Set of proposals rather-than supposition and expectation.'

, .
.,

But where is the impact of emploYer need and labor
market information? Th, confractors know the needs of
their constituent groupebetter than anyone else can, is the
argument, while response to the demand side is kept flexible

It by the role 'of the skill center. A _high proportion of the eligi-
ble enrollees need remedial education, langufte preparation,
and job search trainingall determined by the labor supply.
Most training occurs in the skill center which contracts to

f) ....I
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deliver training unbounded by, predesermined occupational
clusters. If changing demand is signaled, by either employer
contacts or placement rates, enrollments are simply shifted
'from less- to more-demanded occupations. In reality, of
course, the CETA training occupati9ns in Tucson, as

.0.) elsewhere, tend to be in a set of high. turnover, continuous
demand entry level occupations which *rarely change
significantly. Therefore, the key decisions in.Tucson are seen
to be the relative competence of the contractor and the
choice 'between occupational and anonoccupational pre-
requisite's of employability. These choices can be made from
the proposed smorgasbord.

The Primacy of Training

Training, in the broad sense of employability develop-
ment, is clearly the preferred choice of the prime .sponsor,
mbst contractors, and most e4ible applicants whenever'
discretion is given and perceived. CETA TitleV1 :Offers no
choice but public ses.vice employment. Title II-D funds could
legally be Used for training, b'ut they are designated as public
service employment (PSE) and the possibilities far realloca-
tion are viewed as a legal technicality rather than a prattical
possibili,ty. Depending as it does upon contractor initiatives
to change the mix of services, the Tucson prime sponsorhas
'been slow to take advantage of the inv-itation-Land dem the
directiveto add and enlarge a training cpmponent to ac-
company Title II-D PSE. However, it has declared an inten-
tion to move more strongly in that direction in'1981.

Work experience is cOnsidered appropriate for youth and
maintenance of effort regulations added by the Youth
Employment Demonstration Projects Act keep a substantial
amount of Title II-B funds allocated to youth programs and,
therefore, in part to /work experience. .

3



376

Beyond that, however, Title II-B funds, over which the
prime sponsor haA greatest discretion, are spent entirely on
various forms dreinployability development with emphasis
on occupational skill training (Tables 1 and 2 provide the
mik of sxpenditures and enrollments for 1979). Under the
Tucsofirsmorgasbord approach, the training priority is exer-.
cised in the selection of contracto . And since each contrac-
tor performs its own intake, c ntractor selection to a
substantial degree determines w o is to be served as welI as
what services are to be provided.

Table 1. CETA Funding for Tucson, Pima County, Arizona, Prime
Sponsor, Fiscal 1979

Funding source

Total

Title II-B
Title H-D
Title III
Title IV
Title VI

-
Discretionaty

,Admin. pool

1978 funds
still available,

in 1979

$303,229

15,963

287,266

Available funds

1979 funding
authority

$15,648,679

3,098,374
2,925,509

691,979
2 302,338

,248,991
1,681,227

1979 funds
carried over

to 1980

$4869,620 ,

217,500

119,817
195,982
922,462
340,745

73,114

.
Table 2. CETA Enrollments under Programs Funded
County, Atizóna, Prime Sporisor, Fiscal-19/9

As of
Funding source September 30, 1979

TQtal

Title
Title H-D
Title III
Title IV
Title VI

by the Tucson, Pimit

Total for
fiscal 1979

1,660 7,997

410 2,349
553 700

322
176 4,008
521 618
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SER serves a substantially Hispanic populatioh and em-
phasizes English as a second language (ESL).and adult basic
education (ABE). Its program is a well articulated and highly
effective one in which those who are monolingual in Spanish
undergo six months to one *year of ESL instruction, are
taught job search and survival techniques at the same time,
and are then placed by SER's job development staff. To add
skill 'training to such extensive language training is con:
sideresi to be an excessive investment in some ildkviduals at
the expense of others when SER applicants alreadj; wait two
to four months.

s?'

For those with limited English speaking ability (LESA),
S R conducts a program offering a few weeks to a few

nths of English language instruction followed by referral
to the skill center for occupational skill training or to on-the-
job training. For those verbally functional in English but of
limited literacy, there is a three-leyel ABE program. The am-
bitious goal which has been accomplished by the aierage
enrollee is to achieve three years of basic education adiance-
ment for each six months of enrollment, the most advanced
level leading to a General iducational Development (GED)
certificate. The ABE program .does not lead into the skill
center but into on-the-job training or direct placement.

the servicelof the tucsohUrban League are available to
all, but they are used by a primarily blacLpopulation. After
intake, the Urban League specializes in on-he-job training,
job sear& training, and -referral to the skill center for oc-
cupational training. On-the-job training has been the special-
ty of the natignal Urban League, and the Tucson chapter has
followed thfit lead. Substantial numbers Of Tucson
employers are susceptible to affirmative actidu pressure, and
the Urban League uses these pressures as leverage for on-the-
job training placements.

3ii77,LJ
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- In addition, the Tucson Urban League staff were in-
structed by their national and regional leaders in the arts of
job search training as that activity came into vogue across
the country. The Tucson Urban League therefore initiated a
pre-job training program thrbugh which, in a 2-week for-
mat, those considered job ready are taught how to search for
their own jobs. Aided also by the job developers, enrollees i
this 2-week sequence have maintained placement rates well
abovc 80 percent.

, Finally, Urban League ;like SER, maintains responsibility
for 31 slots at the Tucson Skill Center. All league applicants
considered appropriate for skill training are first sent to the
skill center for vocational assessm9nt. Though the skill
center, must accept for skill training whoever the Urban

/fLeague (or any other contractor) re ers to slots controlled by
the contractor, the assessment he ps determine who should
receive what service. Those referred by Urban League to its
skill center slots continue tojeceive stipends from the con-
tractor and return for job development and placement at the
completion of training. (That is also true for the other major
contractors.) Tucson Urban League has also referred a few'
of its applicants to private clerical and trade schools, paid
tuitiOn for their enrollme t, but has not found them effective
because of their lack of s pportive services.

The CETA unit of the Eepartment of Econornic Security
belies any implication that the employment service cannot or
will not serve the disadvantaged. Staff members pulled out
of their regular DES activities appear to do as well in serving
the total poverty pdpulation as the community based
Organizations do for their racially and ethnically concen-
trated poor: DES/CETA performs a broadly based intake
role from a central city multipurpose center and outlying
employment service offices. After counseling by one of th
counselors assigned to the unit, clients are referred directly
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to jobs or to on-the-job training, classroom tralning, or pre-
job training, prior to job development and placement.

DES/CETA maintains 13 OJT slots with cooperating
employers. It maintains an additional 35 slots at the skill
center. Many of the numerous applicants it cannot serve in
either of these ways are put through its pre-job training pro-
gram, similar to the Ur)rari League approach but somewhat
higher in volumel with appromately 15 entering each two
weeks. The mixes of age, race, sex, education, public of-
fender status, and -handicap give no evidence of pre-
selection. A lone Staff member puts them through an inten-
sive week of motivation, self analysis, resume writing, video-
taped simulated interviews, and telephone practice. They
then decide upon an occupation to pursue and draw from the
telephone yellow pages and other sources a list of employers
likely to hire in that occupation. Goaded and cajoled by the
instructor, they then spend the secodd wegk on the telephone
eight hours a day seeking interviewsix out being interviewed
until a job is iound. The placement rate is above 90 percent.
The retention rate, as in all Tueson CETA programs is essen-
tially unkndwn.

The skill center is the primary source of occupational skill
training in Tucs?m. A few applicants have been individually
referred by ,contractors to a private clerical college and a
trade school. The trade school had a- direct CETA contract.
The training in these two institutions is of high quality, but
trainees can survive it only if they have the same attributes as
the general student bodies. The prime sponsor and the con-
tractors prefer to allocate the training dollars to an institu-
tiOn designed to serve the disadvantaged.

The Tucson Skill Center is such tri institution. It began
under MDTA within the jurisdiction of the vocational
education department of tbe public schools but made a stk-

., cessful transition to CETA and administration as a unit of
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the Pima Community College. It conducts an extensive vdca-
tional assessment program using an extraordinarily broad
range of assessment tools. In fact; many schools and other
institutions in the area refer their enrollees-and applicants for
assessment on a fee basis. It employs a sympathetic counsel-
ing staff, maintains a nurse on site and a doctor on call, has
some supervised residential facilities, maintains two vans to
bring students in from rural areas and Indian resevations,
keeps its curriculum bilingual in Spanish and English, and
offers basic educatibn supplementations.

Current occupational offerings at the skill center are: auto`
body,' automotive repair, basic financial skills (teller,
cashier, etc.), building maintenance, business and office,
electrical helper, electromechanical assembly, food service,
and health occupdtions (lisensedpractical nurse and nurses
aide). However, the skill center obligates a blanket number
of slots to CET& without limiting them by occupational
area. Intake is left to the other contractors acting as referral
agencies. the vocational Sssessnlerit unit recommends an ap-
propriate assignment fop each referral. However, that is not
binding on the referring agency.or ,the applicant. The skill
cerher must accept whoever is referild.except that licensing
requirements make it necessary to impose a high school
graduation or equialent minimum for the nursing program.
If some occupational clusters 'grow as others shrink in
respon§e to the referral process,the skill center must meet
the .athinistrative chaillenge.t.

Despite administrative attachment to the pommunity
lege system, skill center staff have nOne of its job security,
few of its fringe benefits; and a lesser level of pay/ On the
other hand, they are not reqdired to have the same so of
credentials, though many d o. Most instructors have substan-
tial trade experience, receive less pay than they had been ac-
customed to, but have more job security and more pleiasant

1
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surroundings. Above all, they enjoy the challenge of
teaching and the sense of community service.

The skill center has a well aeveloped philosophy of educa-
tion based on the enrollee as an adult self-directed learner
and the instructor as a resource person. It follows practices
of open entry (enter, any time from any background), open
exit (leave whenever job ready), and individualized modular
instruction. It trains in broad occupational clusters from
which placement is possible into a range of jobs. It maintains
a remedial learning cenfer to which trainees are referred by
their skill instructors accorAng to need. It designs its own
curricula as well as drawing upon those obtained from other
sources. It is gradually using its community college affilia-
tion as leverage,) so that its enrollees are now eligible for
federal Basic EdUcation Opportunity Grants and it is begin-
ning to give community college credit in some courses.

The skill center has worked closely with new or expanding
employers in coupled classroom-OJT programs. Most
recently .in electronic assembly, the trainees receive short
periods (typically two weeks) of pre-entry instruction from
the skill center before entering an OJT phase of CETA sub-
sidized employMent.

:.t4,

The skill center maintains a completion rate a ove 85 per- .

cent. It is not responsible for job development 'and place-
ment, The enrollees return to the referring contractors.for
that. For 1979, placement rates were 74 percent placement
rate for SER enrollees, 67 percent for Urban Leal'ue, and 86 .

percent for DES/CETA. However, data are noravailable to
break out skill center completers fran those overall place-
ment rates.

The only black mark on the skill center escutcheon is its
facility. An abandoned department store in a deClining part
of town, its oft-remodeled innards reserble catacombs and
its plumbing and air coAdItioning facilities (a must in the
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Tucson climate) are in frequent disrepair. For overflow it
rents other buildings which are even worse. However, help is
on the way. As another by-product of the fortuitous
OEDP/CETA partnership, an industrial park developer
member' of the committee has offered to provide new space
at submarket rates which will be designed specifically for
skill center needs. Given the high maintenance costs of the
present facility, the actual cost will not be.much higher. If
the Tucon skill center can maThtain the current attitudes of
dedidation within the new setting, it will be a most admirable
institution.

Overall, Tucson intake agencies report that 85 percent of
CETA applicants request skill training. But, skill training
costs .over $7,000 per traiuee, including stipends, whereas
OJT costs average lgss than $1,000 per enrollee and job
search training costs about $150 per 'person. Table,3 provides
a comparative breakdown of Title II expenditures between
training and other services. The preference for classroom
training is demonstrated by the fact that nearly all funds
available for that purpose are kent, whereas there is less

. pressure to speni:1 OJT and supp ttive services funds. The
other set-Vices exist because the prime sponsor attempts to.
maintain a balance among alternative services. Waiting
periods for CETA enrollments range from two to four
moRths foall contractors. But within budget limitations,
classroom skill training is nearly everyone's favorite.

The Tucson training system is still essentially what was put
in place under the Manpower Development and Training
Act. It has proven its adapt bility as well as its durability.
The decentralized 'nature of khe system enables it to expand
and contract without breakin There is no large investment
in buildings and equipment. Noermanent commitments are
made to instructors who seem to be readily available. Ex-
panding means renting space and adding instructors. Con-
tradting requires the opposite. The Tucson CETA training

i
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system appears to be capable of operating in a range of 75
percent to 125 percent of current enrollments with no undue
strain.

Table 3. Title II-B Authorizations and Outlays, Tucson, Pima County,
Arizona, Prime Sponsor, Fiscal 1979

Service Authopization Outlays

Outlays as
percent of

authorization

Total $3,098,373 S2,965,601 96

Classroom training 2,166,434 2,146,943 99
On-the-job t raining 72,588 56,227 77
Work experience 358,831 402,608 112
Supportive services 500,520 359,223 72

Need for Specialized Institutions

One of the lessons of the Tucson experience is the need for
institutions that specialize in the serving of various popula-
tions. The Tucson Skill Center, SER, the Tucson Urban
League, DES/CETA, and Tucson Manpower Development
(not described here because of its youth concentration) sur-
vived their MDTA origins because they continued to meet a
need. All serve a racial and ethnic mix, but their enrollees ap-
pear to have a preference for those that carry their own iden-
tity. That specialization is crucial wben language and sharp
cultural differentiation is involved. Thus SER specializes in
bringing Hispanics 'to the point where they can compete in
the skill center and the job market. The Papago Indian tribe
meets most of CETA's reservation Indian responsibilities, as
does a rural covctor for the Yaquis. Lacking a coppetent
urban Indian contractor, members of those tribes living
the Tucson metropolitan area (and some of the reservation
dwellers) are served by the skill center and other contractors
but not without considerable dissatisfaction.

3
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But despite the need ftr racial and ethnic specialization,
there are plenty of CETA eligible non-Hispanic whites as
well as the less culturally different of other races who can be
gerved effectively by a sympathetically specialized unit
within the employment service.- DES/CETA has the advan-
tage of direct linkage to major labor market and social
welfare institution's. But withotit the specialized assignment
to serve the CETA eligible, it is doubtful that they woreld
seek and r'eceive the same level of service fronr-the
mainstream Job Service offices.

As training institutioA, the community college and the
private proprietary schools can serve sthose few CETA
eligibles ho,possess all of the characteristics of their regular
student bodies except for family income. However, if there
were not a skill center in Tucson, someone pould have to in-
vent it. There are too many of culturally different and com-
petitively disathantaged backgrounds who could neither sur-
vive in training institutions nor succeed in the labor market
without specialized help.

Is CETA Worthwhile?

Hardly anybody in Tucson would categorize CETA as a
four-letter word. Judging from employers who serve on the
advisory and private industry councils and participate in
OJT programs, the business community welcomes its help.
Organized labor is not stronk in Tucson but has been suppor-
tive of CETA to the extent of cooperating in specialized pro-
grams not described here for lack of space. The racial and
ethnic cOmmunities Want only more. The political support is
bipartisan. To the extent they are aware of the sitUation, all
would respond to the federal government, "Leave your
money and go away and don't bother 1.1. We need your
resources, but, in administration and planning, you are only
in the way.'" One can hope that attitude is subject to change.
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CETA's administrators dnd decisionmakers have welLar-
tic.ulated policies. To an outside observ47, it would appear
that a centralized intake and assessment proceSs would be
more likely to get each applicant the most compatible assign-
ment to seryices. The actors on the scene have Concluded that
the political price would be too high. r

The labor economiseees the need for a greater labor
market information input into planning, including projec-
tions of the future level and structure of employment by oc-
cupation and industry. The administrators argue that a flexi-
ble training institution respon5Ling to employer and enrollee
demand and placement rates is more,deperidable. The truth
in between is that the occupations trained for are those
characterized by higb turnover and always in demand or
undergbing secular expansion such as the local electronics in-
dustry. i

But do the enrollees complete training and get jobs? The
adminigtrator responds with impressive placement rates. But
are those jobs which would not have.been obtained without,
program participation, do they last, and are the benefits
worth the cost? The administrator cannot answer except to
protest that followup is too expensive, taking scarce money
better spent on direct participant services",' that control
groups are impractical, and that only limited analysis is
possible without a computerized rnanagement.information
system. The observer/analyst responds, 'I know in my heart
you are doing good but I can't prove it." /

i
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Utah
The 'Perils of Pioneering

.

R. Thayne Robson
University of Utah

Utah's experiences served ag a model in the .design of the
"1- Comprehensive Employment and Training Act. Today,

however, the state,is a backwater in the CETA mainstream.
Perhaps that fate is a penalty of pioneering. Utah established
a statewide manpowpr planning council 'in 1969 by guber-
natorial initiativ6 and legislative act. Flom then until 1972,
Utah was a nianpower mecca beckoning visitors from
around the country. In 1972, the same governor who in-
itiated centralized manpowet planning chose to decentralize
it among nine multicounty associations of government. That
pattern persisted into 1981 with Utah listed with the Labor
Department as a single statewide consertium which consists
in actuality of nine relatively autonomous planning and
operating units. At the close of 1980,0/hen two of the larger
counties indicated they were withdravAng from the statewide
consortium to become prime sponsors, the director of the
Utah CETA consortium advised and the subsequent gover-
nor agreed to disband the consortium. Utah's innovative
period actually ended before CETA became law. For CETA
ag a whole, the state offers little to write abbut. But there are
useful lessons for a study of training.

The Utah Setting

Utah, relatively large in territory and small in population,
is surprisingly urbanized. Approximately 80 percent of its
nearly 1.5 million people live in what is essentially one
metropolitan area 15 miles wide and 80 miles long. As
Ogden, Salt Lake City, and Pfovo and their overlapping

387 t
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suburbs are plastered onto the lower slopes of the Wasatch
Mountains (the westernmost range of the Rockies), the met--
r6politan area is informally known as the Wasatch Front.

Demographically, Utah's major claims to distinction are
the nation's highest birthrate (30 per 1,000 or about double
the national average) and one of the low e minority per.cen-
tages (7 percent divided among Hispani , blacks, Native
Americans/and Asians in that order). The state has the na-
tion'stighest median years of school (12.8) and the second
largest proportion of college graduates (17.5 percent). In ad-
dition, 37 percent of Ufah's population is under age 18, com-
pared with a nationalhigure of 29 percent.

Without an industrial base, Utah was hard hit by the
depression of the 1930s, The Second World War brought a
defense-based prosperity but a postwar vulnerability which
kept Utah's unemployment rates well above national levels
until t e, 1960s. Then a gradual growth of diversified
manuf turing, followed by resurgence of its mineral wealth
(coal, ur nium, oil, oil shale, and tar S'ands, in .addition to
the longer exploited copper and allied metals), reversed that
relationship so that Utah's unemployment rate is now about
2 percentage points be1ow the national level. The State Of-,
fice of Labor and Training estimated CETA eligibility to be
52,000 during 1979, of whom 41,000 had been unemployed
15 weeks or more. Nearly 8,000 pIrsons were registered for

to Families with Dependent Children (AFDC).

Politically, Utah shows the general conservatism of the
mountain west. Its entire congressional delegation (two con-
gressmen and two senators) all classify themselves as conser-
vative Republicans. Yet the state is just beginning its fifth
4-year term of being led by two conservativCRIodetate
Democratic governors. With brief exceptions, the legislature
has been Republican since the end of_ the Roosevelt era.
While the rhetoric in Utah is persistently anti-federal, every

,1
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available federal dollar is aggressively pursued and federally
funded programs are generally well-administered, in part
because of an oversupply of well-trained administrators.

Utah as a CETA Pioneer

Utah's pipneer position in CETA was part of a drive by its
1965-76 Gbvernpr, Calvin Rampton, to strengthen the
Governor's office by consolidating state activities: During
his first 4-year term, he had learned that the-govey or was
largely a figurehead with power 'vested in the elatively
autonomous merit system-protected departm t heads.
Many of these dewrt nts operated with federal funds and
were somewhat autondnous of the legislature as well as the
executive branch of stat government. Ramptom resolved to
corral these independent bperations by consolidating them
into cabinet departments headed by his own appointees.

The Johnson-Goldwater presidential race produeed the
first Democratic legislature since the Roosevelt year1 and
made .that consolidation possible. The Republicans swepi:
back into control of the legislaure two years later, but the
governor chose the most able of those 2-rar Democratic
freshmen as his appointees to head the new departments sup-
ported by new funds.

By 1968 Rampton was chairman of a National Governors'
Association subcomittee witkresponsibility for employrant
and training programs. He found that other goiernors
shared his co cern that federally funded manpow(er pro-
grams operate through state ageecies without any 'control
from the gove nor's office. Hearing national discu§sion
about the need to decentralize and decategorize manpower
programs, Rampton resolved to add that effort to his own
consolidation drive. In 1969, he persuaded tire state
legislature to establish a state Manpower Planning Council,
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composed of all state agencies involved in employment and
training, and authorizing the council to direct and coor-
dinate all such activities within the limits of federal law.
Thus while the Congress was debating the CETA legislation
from 1969 to 1973, Utah 'was opefäling a sig9ificant pilot
progrn for all to see. In what would later emerge as CETA
language, Utah was operating a statewide prime sponsor-
ship.

In another vagary cif çrsonality politic Rampton, upon
being elected to an unpr edented third rm in 1972, sud-
denly moved from consol dation to decentralization as the
thrust of the manpower blicy of his final term. As CETA
was being shaPed with the Utah experience as a major
Model, the Utah statew e system was being, in effect, split
up and delegated to nine local associations of government
(A0G)-which had originally emerged around reclamation
and natural resource issues.

The State Manpower Planning Council, as a statutory
body, continued to exist but became meaningless insofar as
CETA was concerned. The original chairman, a Rampton-
appointed university professor, and the executive director
who was also state planning coordinator, resigned. The
deputy director, a nationally experienced manpower expert,
became director but soon found the position to have little
clout and moved on to take over the public employment sqr-
vice of a neighboring state. A State Office of Labor and
Training (SOLT) was established, primarily to collect federal
funds and disperse them largely autonomous 'to multicounty
associatio9s of government on the same formula by which
they are allocated from the federal government to the state.
As of 1980, Utah had six entities eligible to be CETA prime
sponsorsSalt Lake County, Salt Lake City, Weber Coun-
ty, Davis County, Utah County, and a 25-county balance-of-
state. Because each had the autonomy of individual prime
sponsors and had won additional concessions from the state,

j 1
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the eligible jurisdictiops, all of them strung along the
Wasatch Front, agreed to remain within the official
statewide prime sponsorship.

CETA in,Utah appears on the Department of Labor's map
as a single prime sponsor, but funding is immediately divided
among the nine state associastions of government. Funds for
fiscal year 1979 were divided among those units in the pat-
tern shown by Table 1. Each planning district prepares its

...own annual plan and these are, merely consolidated for the
state plan.

Administering CETA in UtaC

"Don't rock the boat" seemed to be the operating slogan
of Utah's CETA progriM, but the program did not lac
sound administration. Utah's high levels of education com-
pared with its relatively small size and Its economy's orienta-
tion to the basic industry, have generally provided an ample
supply of high quality public administrators. Despite the an-
tifederal rhetoric heard in Utah political campaigns, the state
has long had, a reputation among federal agencies for
outstanding conduct of federally funded programs. Com-
petency is high and turnover low at both the state and AOG
levels in CETA. Each of the 11611 AOGs have from two to
five CETA staff positions and often share staff with related
activities. Those eligible, for independent prime sponsorship
have staffs ranging from 5 to 43, whereas the state office
employs a staff of 30. Most at all levels are college graduates
and a high percentage have specialized advanced degrees in
human resource management.

These are Or people who make the CETA decisions. The
elected officials of the multijurisdiction planning units are
mostly part-time politicians and have yery little involvement.
The state office does not try to tell the AOG professionals
what to do except "obey the law." The statutory statewide
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Table 1. CETA Expenditures in Utah, Fiscal 1979a, by Planning District and CETA Title

Planning districts
CETA Title

Total II-B, C IUD IV' VI
A

Statewide $24,813,6H $6,085,910 $3,855,978 $,i,950,903 $9,920,820
Salt Lake/Tooele Counties 9,506,395 2,227,774 1,541,61;q 1,771,137 3,965,792
Weber/Morgan 0
Mountain lands

4,098,016
3,717,231

896,378
1,101,015

708,465
493,034

883,13
723,456

1,610,020
*1,399,726

Davis countyi 1,601,484 431,372 233,450 264,365 672,297
Be wer 1,669,733 426,688 207,399 369,136 666,530
Ce tral *1,438,370 305,295 277,069 257,262 598,744
Sou heast 863,482 268,635 L08,023 189,913 296,91I
Soul west . 1,074,150 258,662 214,079 193,51 1.
Uint h 529,587, 124,252 72,767 101,195

.407,898
231,373

1

a These figures are pri r to final accounting adjusunentis and do not ink.lude sm_ial projek.ls or the uo,ernor's grants
)

,.....e."-

,-

/

/
_

/
A

\



393

Manpowr Planning Council has lapsed into'disuse. A state
Employment and Training Council has been created, but it
can get nO handle on the decentralized system. Each AOG
has an adVisory council, but few really give advice. CETA in
Utah is a local staff responsibility.

A favorable economy, a small minority population, and a
wailing li t, of relatively homogeneous CETA-eligible ap-
pfiants implify decisionmaking ang, administration,
Whatever CETA funds are not earmarked for other pur-
poses go into classioom and on-the-job training, priniarily
the formq. Until the 1980 recession, which slowed but did

, not reverse economic growth, job opportunities were plen-
tiful and obvious. CETA's task in Utah has been to prepare
the disadvantaged for jobs. The eligible pobulations were

, sufficiently hoThogeneous to allow first-come, first-served,

policies to distribute the available slots except in the
metropolitan Salt Lake City and Ogden areas and in the Uin-
tah Basin, and Southeastern planning districts which include
'major Indian reservations.

The CE A planning process consists of (1) getnng an
estimate oq available funds from the State Office of Labor
and Traini g,.(2) contracting with the one pubilc postsecon-
dary trainiihg institution in the planning district for provision
of classroom training (only twip districts have more than one
such institution), and (3) contTacting with the state Jo4, Ser-
vice for pronTotion of, on-the-job training and for ipitake,
determination of eligibility and placement. With theSe pro-
'cesses e-tablished, neitIles-planning nor adminispation is dif-
ficult'. The State Offin of Labor and Ttaining males no at-

. tempt to shape dr influence local decisions ,but offers
technical assistance. The only complexities in CETA ad-
ministration are those imposed by federal legislation and
regulation.

.4
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The minority populations of Salt Lake City and Ogden are
sufficien o prace the local CETA slaffs under some political
pressure. In r e, in Salt Lake County particularly, the
CETA staff has chosen to allocate funds to cdmmunity
based organizations for orientation, adult basic education,
English as a second language, and similar nonskill training
Icti3vities, as wellas a minimurii number of on-the-job train-
ing )ots, Having purchased peace at that price, the staff
allocates most of the remainder of the budget to the skill
center at the local public technical college and to Job Serv ice,
as in the other planning districts. As followup and evaluatii
have been largely ignored by the planning districts arl.d ha),e
not been pushed by the tate office, the administrative
assignment of the planning districts consists of getting the
contracts negotiated and the money out. In the rural districts
the CET4,diretor knows personally everyone inv olved in
the delivery of CETA services and often every indiv idual
enyllee, so formal luation does not seem essential. For
Jo6 Service, the assi ment consists of identifying CETA
eligible, adding,thevi to a waiting list, and peeling them off
for referral to on-tlfe-job and classroom training. Employer

.. contact representatives maintain established relationships
w ith employers and continue to negotiate on-the-job training
contracts with a limited number of establishments. New on-
the-job training employers enter the system primarily at their
ONN n initiative. The system has been a simple one,. with never
a taint of scandal. At one end, complexities are added by
federal requitents, but these are blunted by the state of-
fices which maintain all federal contacts and act as p in-
termediary vis-a-vis the planning district, At the othei end,
an internal squabble between the State'Board of Vocational
Education and the state Board of Regents about who should
control postsecondary N ocational education in the state adds
the only touches of complexity confronting state and.local
CETA administrators.
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The Quality of Training
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How good is the training under Utah's decentralized
CETh system? The simplest generalization is "very good."
CETA classroom training occurs in two technical colleges,

, one university, two 4-year colleges, three 2-year gotleges, and
four area vocational schools. One technical college and one
4-year college operate separate skill centers maintained for
CETA and other disadVantaged clients. All other classroom
trainingTollows the individual referral model, with all CETA
enrollees included in the same classroom groups as the non-
subsidized student body. Utah's educational institutions en-
joy high rankings and these jnstifutions are among the state's
best. The major issue, leaving aside for the moment the two
skill centers, is whether the training needs of the CETA
clientele- are adequately met by immersion in mainstream
trainiim situations. - /

With the exception of the Indian population near the
reservations and the raincirity populations where the skill
centers exist, the answeAappears to be yes. Statewide, blacks
constitute 3 percent, Hispanics 14 percent, and Indians 4 per-
cent of the CETA populationin each case, about three
times,their overall population proportion. Only in cqunties
containing skill centers do blacks exceed 5 percent of the
CETA population. Hispanics exceed 10 percent only in the
Wasatch Front and the mining-oriented southeast. American
Indians exceed 6 percept of CETA enrollment only in 'the
'planning district which contains part of the Navajo reserva-
tiOn. OnlY 60 pircent- of CETA enrollees have high school
educations, although only 13 percent of Utah's high school
students leave before graduating.

At any rate, no planning district has any difficulty finding
CETA eligible people capable of competing successfully with
the non-CETA enrollees in the available training institu-

,
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tions. In fact, there are waiting lists of Such people 'needing
only tuition and training allowances to make training as at-
tractive ,as possible. Once enrolled, trainees are not iden-
tifiable among other students in the same classrooms. Excep-
tion in Wasatch Front North and South (Ogden and Salt
Lake City and their environs), those who cannot compete in
the classroom are relegated to work experience (if youth) or
left out of CETA'entirely, because they are unlikely to be ac-
ceptable to employers, public or private, hosting public ser-
vice employment or on-the-job training. CETA enrollees-

Who enter" these training institutions with CETA stipends get
excellent training, and the vast Majority (generally over 80
percent) get jobs. Those not placed are typically women who
withdraw from' the labor market or youth who are not.yet
ready to settle into it.

The Salt Lake and Ogden residents and CETA system are
more typical of national patterns. CETA enrollees in the
Ogden area (Weber-Morgan planning district) are approx-
imately 9 percent black and 20 percent Hispanic. The Salt
Lake County area (Wasatch Front South) enrolls 5 percent
blacks, 22 percent ,Hispanics, 4 percent urban Indians, and 5
percent Asians. avis County, between the two districts
geogl'aphically, enr 11 percent Hispanic but hardly any
other minorities. These minority populations are large
enough to have their own ethnic organizations. There is also
a noticeable women's moement in this metropolitan setting.
As a result of the larger number of minorities enkAled in
these, counties, the training institutions there have been
designed to handle a more disadvantaged population, and
CETA planners have responded wit1 a more diversified mix
of programs. (:', can be less co ident of the qdality of
training offered, 'but more assur1 that the disadvantaged
are being served.

The Wasatch Front South district has allocated 74 percent
of its II-B funds to classroom training and 19 percent to on-

Ps
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the-j9b training. Of the classroom training funds, 45 percent
go to Skill Center South, administratively attached to ihe

Utah TechnicalSollege at Salt Lake City; 45 percent for
orientation, adult basic education, English as a second
language, and similar emfiloyability related but nonskill
training; and 10 percent to a nonprofit organization that
assists women who wish -to break into nontraditional jobs.
Except, for a few slots at the women's organization, the on-
the-job training Ss managed by the Utah Job Service.

The quality of the training provided by the community-
based organizaiions (CB0s) is doubtful at best, but may still
be worthwhile, These CBOs lack both staff and facilities for
quality training, but do provide access routes for the small
groups of minorities who might otherwise be left out of the
CETA action entirely. CBO support does notr'depend on
large minority populations, but ocCUrs wherever ethnic
groups feel the need to organize. The CETA contracts offer
the only significant funding source for the struggling CBOs.
Funding them not only increases the visibility of minority
populations but also dffers a visible source for employers
wishing to meet affirmative action requirements. In addi-
tion, significant portions of their ,enrollees then enter the
skill centers.'

The women in the ns raditional occupations program
have a tough assignment in a traditional community. The
program's success rate is low and it spends more effort on
raising the level of consciousness and assertiveness among its
enrollees than on providing skills or persuading employers.
Its enrollment is small, its placement rate ranges from 33 per-
cent to 50 percent, and many of these jobs are not far from
being traditional. However, many of its completers then
enter the skill center for occupational training (in the tiali
tional occupations). The effort is probably best thought of as
a pilot project which should be tried without expecting quan-
titative success.

3
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The Salt 1;1e Skill Center suffers the'same limitati6ns'as
many similar institutions. It offers quality training to a
disadvantaged population in second class facility.
Although the 'skill center'instructNrg have the same train-
ing, experience; and credentials as those on the technical col-
lege campus, its equipment and buildin0 are only marginally
adequate. The _curriculum is limited to clerical, auto
mechanics, and Vrelding programs.

,

0 The primary problem at the skills center is one of stigma.
The skill center is clearly sedond-class when compared with
the technicál college progranis. The trainee in a 26-week
CETA course may get as much training of equal qUa4ity hour
for hour at the skill center as the enrollee in a 1- or 2-year
program at the technical college. ,Butin both the students'
self-assessments and the employers'. assessments, those who
Scan claim technical college credentials are way ahead.

The same problem exists for Skill Center North at Ogden.
It is administratively attached to ANteber State College, a
4-year academic institution with a substantial on-campus
2-year technical, offering. The .gkill center is housed in an
abandoned' ,high school closei to the central city, which
nevertheNs is fully, adequate; its instructors are fully
qualified..,. 'ts equipment is more nearly adequate than at
the Salt Lake S 'II Center,.because the whole operation is of
more recent date.kill CentF North has its own curriculuin
development unit,!a good library, and its own day care
center. Its course offerings are broader, ranging over bench
and service tradeOuilding trades, clerical, health services,

.,
and metal trades, and supportea by adult basic education,
and English as a ..secohd language. Objectively, it maintains

.. an excellent program. But still, the stigma is there. The short
scope of thd courses and the disadvantaged backgrounds of
those eligible give some objectivity to. those negative*judgme-titov

bin there is probably a signifidant stignatic com- _
ponent from the facility itself. Providing CETA-sponsored
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courses on one or both of the two campuses would be an in-
teresting and worthwhile experiment in public relations.

Nevertheless, a placement rate averaging over 80 percent
at a cost of ,only $1,650 per placement should remove any
doubt that the current program is worthwhile. Education in
the State of Utah is in a financial bind, squeezed between a
taxpayer revolt and an extraordinarily high birth rate. What
little state moneys haye gone into training the adult disad-
vantaged are likely to disappear. Federal training moneys
41railable in Utah are on the decline. The waiting list of eligi-
ble applicants is already six months long and growing. The
economy remains promising despite the 1980 slowdown.
Facilities, equipment, and instructors are available for a
doubling of enrollments. The only missing element is the in-
evitabkonebudgets.

_

Conclusions

Prior to CETA,,' Utah was a national pioneer and in-
no3ator in empkiyment and training activities. But the
pioneer often experiments, shows the way, and then gets
locked into some mode while those who followed pass it by.
In Utah's current CETA stance, nothing is worthy of special
notice and emulaIfon. There is no significant labor market
planning and no innovation. Nevertheless, there is in place a
solid program resting upon service delivery by efficient and
effective Job Service and vocational education systems.4
Federal statutory jyrovisions, regplations, guidelines, and
policies are given a scripture-like sahetity and followed to the
letter. The system is a conservative one, seeking ah4ays to
avoid conflict. Moneys are carefully accounted for, with
never a breath of scandal. Most important, eligible enrollees
get, for the most part, high quality training and jobs. This
study has not examined nontraining services, but training is
clearly the preference of nearly all actors in the system.
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The common thread' throughout the entire history of
employment and training programs in Utah has been the
prominent role played by the Utah Job Service and the State
Office of Vocational Education. Most of the area councils of
government have obtained the services of well-educated and
competent CETA planners and administrators. While the
programs differ considerably from one AOG to another,
there are few irany serious problems relating to improper
managemgo, misuse of funds, or failure to implement the
programs in a timely fashion. Utah has managal to spend
CETA funds as tthey became available.

The relationship between the Utah CETA administrators
and the federal Department of Labor Officials has been,both__
friendly ancl. supportive. Utah has given little cause for'''.

federal monitors to be concerned. The regulations have been
followed, and. the State Office of Labor and Training has,
served to keep some distance between the federal represen-
tatives and e program operation levels. On the other,hand,
fedecal re esentatives have had no influence on theinature
or quality f the programs.

Elected ckficials have not played a strong role in the Utah
CETA system. In the rural areas, mang elected officials serve
only part time and generalty lack interest and time to follow
programs such as CETA, and policy is made by the CETA-
planner/administrator, With participation by rebresentatives
.of the Job Service and educational agencies. In metropolitan
areas, the elected officials have been more involved in plan-
ning because of the competition for funds and programs, but
their involvement has usually been confined. to an annual
review of funding allocations. During the period when PSE
was operating at its peak level, the elected officials became
involved in the allocation of funds among departments want-
ing PSE slots, but their activity in PSE did not carry over in-
to other CETA programs.
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The decentralization of Utah's CETA system to the nine
subgrantees changed the relationship between the federal
program managers and the program operating levels by plac-
ing the state in the role of middleman, translator, and buf-
fer. It would be difficult, however, to identify any specific
programmatic impact of this role. Indeed, the Utah CETA
program operates under an umbrella at the local level
without either a strong federal or state role. The State Office
of Labor and Training can legitimately claim to be carrying
out some functions which the federal managers would carry
out if each of the eligible prime sponsors operated in-
dependently, so the "feds" may miss the Utah cOnsortium
more than anyone else. On the other hand, the new prime
sponsors may learn for the first time how onerous federal
regulations can be.

the work of the State Office of Labor aria Training can-
not be separated from the general acknowledgement that the
Utah Job Service is arhong the best in the couptry by all DOL
rating schemes. The state's educational agencies likewise rate
well in comparison with others throughout the country. Fur-
thermore, the local AOGs through 1980 had jelously pro-
tected their autonomy (there had not been time 4t the conclu-
sion of this study for them to react to the governor's an-
nouncement). In short, the Utah CETA system-is very much
a product of the institutions, traditions, and general level of
public service in the state.

Organization, Management and Policy

The most important conclusion of this case studVis the
recognition that the present system seemed satisfactory to
almost all of the actors. There was little or no pressure for
change within the system itself, although Salt Lake County,
Davis County, Utah County, and Salt Lake City had
threatened to withdraw from the'consortium. Each time an'

403
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eligible prime sponsor threatened to pull out, the governor
intervened to encourage a continuation of the system. The
primary benefits of the consortium are increased overall
fupding and better services in the rural areas. The prospec-

., five-urban prime sponsors have been told that a breakup of
the consortium might endanger the cordiality of overall
urban-rural relationships. In addition, ge governor had
resolved some non-CETA issues during discussions about
the preservation of the consortium.

During 1980 the Mountainlands AOG, or more particular-
ly Utah County within that AOG, went on record as intend-
ing to pull out of the consortium the following year. This-
county has grown somewhat faster than the state as a whole
and has clAimed that it is being underfunded. The claim,
while probably true, would not affect funding until alloca-
tion formulas- are revised to conform with the 1980. census
data. Present policy about us.ing federal formulas to allocate
funds among the subgrantees gives the state little flexibility
in handing out money. In fact, the whole system has been
remarkably f,kee from controversy over fund,allocations. In
the midst of'this apparent stability, the governor's an-
nouncement, of intent io disband the consortium was a com-
plete surprise to all of the actors, except apparently the
SOLT diredor who gave his advice concur.rent with his
resignation.

An important question is, "What can be done to restore,
some managerial and policy initiatives to employment and
training programs in Utah?" The answer must begin v:ith the
simplification of the federal statute, . a reduction in the

, number of separate programs that it entails, and more flex-
ibility for local decisionmaking. The local actors are
somewhat intimidate'd by the system, but at the same time,
they seem pleased with their ability and success in accom-
modating to it.

..)
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A second change at the state level would require strong,
leadership from the governor's office and some attempt to
focus on broader labor market aspects beyond the local
AOGs. With the spread of large coal-fired power plants, the
advent of the synthetic fuels program and other energy
developments, and the possible deployment of the Air Force
MX Missile system, the state appears to be on the verge of
massive and perhaps disruptive development. In the years
ahead, there is likely to be stronger support for more
statewide planning. The governor could have chosen to use
the s6tewide consortium as a vehicle for much of the labor
market aspect of that planni g. On the other hand, the
metropolitan areas will be af cted only indirectly by the
pending energy and defense deve pments. A strong balance-
of-state system dominated from the govunor's office might
be better able to shift CETA resources fnm one part of the
state to another in accordance with need than could the pre-
sent system which assures ech area of the state of its propor-
tion of limited CETA funds. Whatever happens, the pace of
development makes clear the need for training and promises
jobs for those trained.

Training Policy an.d Practice

Probably the single most important impact otUtah CETA
and its predecessor and related programs has been to
broaden the ba- of state anding for classroom training for
high school dropouts. MDTA programs were coordinated in
he larger cities by creating the 'two skill centers and pro-

ing more counseling and other support services, thus
un ierscoring the needs of people who had dropped out
before completing high school. The State Board of Eduta-
tion first requested the legislature to raise the upper age limit
at which the state educational program could pay for high
school completion'from 18 to 21. It then abolished the upper
age limit completely, thereby making all area vocational

4u5



71.1N-

404

4.1

centers, skill nters, and adult education programs of the
various school districts eligible for regular state support to
provide high sGhool completion to dropouts regardless of
age. These resources were utilized most effectively by those
institutions which, because of the6: federal CETA, WIN,
and related programs, were serving significant numbers of
persons who had left school without a diploma.

A third step in the process. occurred when the Board of
Regents strengthened their claim over the governance of the
two skill centers by obtaining &can the state legislattire a
small but significant line item of support from state funds.
As federal funding has declined appreciably, the existence of
the high school completion support funds and the general
appropriation have kept the two skill centers alive. The
decline in federal CETA and WIN funds clearly will alter the
nature of the institutions and the clientele they serve. The
federal programs provide funds and disadvantaged enrollees
and when federal funding declines, the state support will
shift to enrollees who are less likely to be disadvantaged.

For the most part, the training in Utah is of high quality
with institutions, curriculums, instruction, and facilities
operating within the general framework of postsecondary
public education. Except for the Salt Lake and Ogden areas,
individual referrals to existing programs dominate classroOm
training. In the Ogden areas all training is done at the skill
center except for a small project for the handicapped. In Salt
Lake, the skill center is the largest training i stitution,
five. CBOs also have relatively small programs

Funding CBOs appears motivated as much by perceptions
about the institutional' identification and suppo for ethnic
groups as by the need to provide high quality tr ining. The
criteria to be applied in funding allocations for 'CB0s and
for the skill center are not, and piobably Cannot be, the
same. The recognitip of tyt fact seems to enforce the need
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to .preserve local options and. flexibility, but the forces that
must be dealt with go far beyond any geographic area. The
CBO is to.the ettinic group or to the feminist movement in

cthe modern city what the national grahge movement and the
national cooperative mcivement were to the farmers 50 years
ago. CETA and its predecessor programs have been the one
consistent source of funding susining these institutional
developments. The CBOs in Utah provideppportunities for
identification and self-realization to 'the groups in-
volvedboth for the administrators and the,clients served.
Utah is an interesting setting frdif which to oliserve the
CBOs because its minority population is less ttan 7 percent
of the total. CBO support does not depend upon a.large
minority population any more than the success of the farm
cooperative movement hinged on the size of a state's
agriculture. The "movement" goes well wherever the setting
creates environment in which the ethnic groups feel the
need tb develop organizational and social support.

The skill centers are caught accidently in the issiie of
governance between the State Board of Vocational Educa-
tion and the Board of Regents. It is over who should govern
postsecondary vocational education and would exist if there
were no skill centers. It does complicate the lives of the skill
centers, however. The funding and autonomy issues impact
the, centers more directly. Educational administrators dislike
depending on funding from programs not under the control
of the educational establishment. Education in Utah
cherishes its autonomy and does not like the CETA funding
process or 'the evaluation and monitoring from outsid#s.
Whether to maintain separate identities for the skill centers,
absorb them into their parent institutions or, in the case of
Skill Center North, transform i into ,an' Area Vocational
School, all are aptions centrally }elated to the issue of con-,
trol.
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Those directly teaching or administering the training pro-.
grams, however, are not concerned about these issues. They
understand that CETA is a source of enrollees as well as
funds, and the skill center staffs are generally committed to

1 serving the enrollees referred under the CETA program.
They are comfgrted by the fact that every study has praised
their effectiveness. There are people whose need for trAining
is very great and these same people ve significant suc-
*cess: between 6 and 8 of every 10 pe ple served gain a
substantial boost in income, employm a, and self-image,
although the immediate success rate declines during reces- .

sion years.

The portion of Title II-B funds going into classroom and
OJT training has risen in recent yers from two-thirds to ap-
proximately four-fifths. There are waiting lists of persons
who want to be enrolled but who cannot be served because
-Programs are operafing at capacity. In some cases prospec-

$

tive enrollees have waited from six months to a year to enter
a program.

Atriong the most important conclusions of this stud); of
CETA classroom training in Utah is,' that the present
classroom training system could be doubled or even
quadrupled without reaching all CETA-eligible clients. The
training facilities can accommodate' more students, .alid
many eligible enrollees are not now being served or must wait
too long for seryice. The long run promise is also for.a rapid
growth of jobs which can be met only by training or by im-
porting labor.'Equally important, CETA'has served to iden-
tify and refer to training significant funr!,bers of disadvantag-
ed people who would not receive training were it not for the
CETA linkages between jobs, training, and income
maintenance. While softie progress is being made in educa-
tional circles to obtain more state funds for the disadvantag-
ed, it is also clear that if CETA werep-disappear, the disad-
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vantaged would be the first to be dropped from educational
services.

If CETIA is 'to continue as a major funding source for
classroom training'and for on-the-job training, the system
should greatly exiiand tfforts to develop curriculums'and
more importantly to finance training equipment and sup-
plies. Indeed, it 'nay be appropriate to require state and local
matching funds in defraying training costs to make possible
the better funding of curriculum development and training
equipment and facilities..., Finally, institutions providing
classroom training are not immune from the ravages of infla-
tion, and when increasing costs are incurred during a period
of declining funding, the entire system is subjected to a
serious strain that threatens not only quantity but quality of
training as Well., There is little in CETA funding and ad-
ministration that reflects an awareness of, or an effort to
meet, the rising costs which inflation thrusts upon the pro-
gram operators. ,

Major Conclusions
?

Looking to what now exists, the important conclusions ,of
this case study are: ,

1. Very little real planning.is being.done in Utah CETA,
and the planning that is taking place is short
termusually confined to the next Ifiscal year.

CETA staff members defend their'work but,show lit-
tle real enthusiasm for the system within which they
operate. The Utah vocational education establish-
ment divides almost equally between those who think
CETA and similar programs will .eventually disap-
pear, and those who think that CETA, or something
which accomplishes much the same objectives, will
continue indefinitely.

i
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.3. State and local advisory councilS play a very limited
role in Utah CETA. They meet infrequently, show
poor attendance, and function mainly to ratify CETA
staff actions worked out in advance with the Job Ser-
vice and education authorities.

4. The entire system seems to be conservative a d
Oriented towarcravoiding risk and conflict. In ach
ing this goal, the system rates high marks.

5. One advantage of a ,CETA orgai ation which
delegates program responsibility t the local area
councils of government is die co dination of CETA
with other social programs in t e rural areas. Here,
staff positions are sometimes sh ed, the problems
are small, the number of clients few, the linkages
well established.

Only in the Salt Lake/Tooele Wasatch Front South
area does CETA take on the attributes of a iystem
ge erally associated with larger cities. It is the only
cas in Utah where CBOs have contracts to provide
services and wherg there is any degree of competition
for the roles which Job Service and the public ednca-,
tion agencies perform elsewhere in the state. ,

7. The CETA system has made a great contribution to
the current acceptance and strength of the Associa-
tions of Government (A0Gs) by providing staff and
program money to give these relatively new govern-
menial entities. a strong role in their respective areas.
Undoubtedly, this potential dominated the decision
to decentralize the CETA system in 1972. To ,this ex-
tent, the current organization df CETA in Utah may
be'an accident of historyeven so, it will not be easy
to change.

6.

4
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8. The statutory Utah Manpower Planning Council,
created by the state legislature in 1969 with a mandate
to coordinate all federally funded manpower pro-

- grams within the state, has fallen into almost total
disuscv even though,.it still exists on paper.

9. It is difficult to determine just what the State Office
of Labor and Training staff might have done dif-
ferently given the diffusion of power and the decen-
tralization crr fragmentation of the system. The exper-
tise of the state staff has been available to the local
subgrantees, and its role in compiling reports, plans,
and in establishing standards and interpreting regula-
tions and guidelines has been substantial. It would be
too easy to reach a wrong conclusion and blame the
SOLT staff for the demise of the once-strong state
role in employment and training programs. The key
decisions were made in the office of the governor, and
any effective state-level impact on the administration
of CETA would require the governor's power to
coordinate the state's three major CETA actors;
namely, the Job Service, the educational agencies,
and the SOLT staff with local counterparts.

10. Through it all, eligible participants have received
.,sOund training and the preponderance of them have
obtained jobs. That is the bottom line.
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The Labor Market

In mid-1980, the economy of the Worcester Labor Market
Area (LMArexhibited considerable strength. Employment
reached record highs, unemphoyment rates indicated near
full employment, the industrial str,ucture of the local
economy appeared to be sound, and a number of firms were
completing significant capital investment projects. Substan-
tial labor shortages existed for many categories of labor,
especially skilled machinists, computer programmers,
medical care personnel, and some types of clerical workers.
The local economy appeared to be providing jobs for almost
all of the available labor force.

The Worc,ester LMA is located entirely within Worcester
County 'in central Massachusetts and contains only one city,
Worcester, the second largest in the Commonwealth of
Massachusetts, and 26 towns. The populatioh of the LMA at
the tit4 of the 1975 state census was 385,600, up 1.9 percent
f?om the 378,300 at the time of the 1970 federal census. The
population of the City of Worcester declined by 2.4 percent
in the 5-year period, from 176,600 in 1970 to 172,300 in,
1975.

<

The Worcester Employment and Training Consortium
(WETC) is located within the LMA, and contains the City of

411
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Worcester plus 13 surrounding communities. The population
of tlie consortium in 1975 was 306,600, or almost 80 percent
of the population of the LMA, and, the consortium area con-
tinues to contain about 80 percent of the population and the
lab& force. Nonwhites represerited 1.5 percent of the
population and of the labor force in. both the LMA and the
consortium area. The particiPation rate was substantially
Jower for nonwhite males than for white males; and the same
held true for nonwhite females compared to white females.
Except for a slight dip in 1977,, the labor force has -grown
steadily since 1974. From 1974 through 1979, employment
rose every year, for a total gain of 11.4 percent over the
period. Unemployment increased sharply in 1975, but
4.eco,vaered relatively quickly, and by .1978 was below 5 per-
cent. The:Worcester unemployment rate has been consistent-
ly below the national and state figures.

By far the greatest demand among occupations in short
supply is for skilled machinists; other skilled trade positions,
auto body mechanics in particular;' are also going begging.
The largest shortage among white-collar occupations is for
nurses aides, showing a continukng shortage of health care
personnel in the area.

The only significant change in the demographic and
economic characteristics of job applicants available and
those actually placed in new jobs through the division of
empiloyment security offices throughout the Worcester LMA
was the substantial decrease in the number of economically
disadvantaged individualsfrom about 36 percent of all ap-
plicants in fiscal 1978 to about 16 percent in fiscal 1979.
Possibly, improved economic conditionscombined with
concerted efforts at training, job development, and direct
job placementincreased significantly the employability of
the economically disadvantaged. There are job orders for
employees in a number of semiskilled and skilled occupa-
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nom. There are needs for sales and service employees. The
implication is clear that training programs are the basic tools
which can.help match those persons seeking employment and
the job openings in the labor market.

The Political Climate

While k Woreester Consortium is composed of the City
of Worcester and 13 surrounding communities, the city, with
56. perceq of the population, has taken the lead as prime
sponsor, of CETA activities. All of the surrounding com-
munities are very, small and depend upon the city for their
economic activities and life. The CETA prime sponsor for
the consortium is in fact the City of Worcester and is run by
the 'employment and training office, which-reports directly to
the city manager. The Worcester Employment and Training
Copsortium functions as an agency of the city's govertiment.

The `Worcester city manager is appointed by and reports to
the electhl city counal. The city manager, who has held the
position for more than 30 years, considers himself a profes-
sional ,who does not have to play day-td-day politics. As a
result, the prime sponsor's staff members are employed
because of their skills and experience. This profeSsionaliza-
tion assures a capable staff, but the staff has little political
clout of its. oWn.

The Prime Sponsor's Staff
and Organization

WETCs organizational structure is unusual, at least
within Region I of the U.S. Department of Labor. Opera-
tionally, the CETA iirime sponsoe is the office of employ-
ment and training, directly responsible to the city manager.
This office is the administrative and planning unit for CETA
provisions whia involve the employment and training of the

4.
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economically disadvantaged, but not the public service
employment (PSE) provisions. The office of employment
and training provides no direct services to CETA par-
ticipants, but rather contracts out all services to community-
based organizations (CBO).

The relationship between the prime sponsor's staff andihe
regional office has been cordial, but each has been critical of
the other. Members of the prime sponsor's staff feel that in-
sufficient understanding and assistance from the regional of-
fice have affected the WETC organization and operations.
The regional office staff feels that WETC ha not acted on
any of the significant suggestions made to it.

The public service employment (PSE) programnot
operated by the office of employment and trainingfunc-
tions as a branch of the city's personnel department. This ar-
rangement appears relatively unusual, especially because the
prime sponsor isca consortium of 14 communities. The PSE
program provides services ranging from intake to job
development, as well as the administrative, planning, and
monitoring functions, for the public service employment
program. The office of employment and training, and the
PSE program maintain separate fiscal units which, accord-
ing to the regional office of the employment and training
administration, "perpetuate problems, past and present, of
coordination and of administrative cost control, financial
recordkeeping, audit resolution and overall accountability
by the prime sponsor." No formal agreement outlines the
responsibilities and defines the lines of authority between the
prime sponsor and the PSE program. Hence, the relation-
'ship between the two organizations could falter severely if
other (different) persons were involved. These programs
should not depend on the chanci of congenial personalities.

Over the past two years, the current PSE director has,built
the organization as it stands today, increasing the staff froni.

1
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20 to 53. For some time, intake was conducted independently
by each consortium town, but it is now centralized. The
fiscal officer has been in the personnel departn)ent; now PSE
has an in-house fiscal unit with a staff of 10. Msessment had
been contracted, out, but starting in fiscal 1981 it was con-
ducted in-house at some savings.

Turnover for the principal positions in the office of
employment and training has been surprisingly low. During
the past five years the key officersthe director, deputy
director, management information system supervisor, and
chief plannerchanged only once. The directors' and the
supervisor's positions are currently filled with persons who
were on the staff in lower level positions, indicating WETt
either provides career opportunities for staff or it does not
recruit from the outside with much success:It came as a sur-
prise that turnover was low, because the alary structure is
also'shockingly low. According to the "Employer Salary and
Fringe Benefit Survey for All MON England Prime
Sponsors," November 1979, the Worcester Consortium has
the lowest salaries in Region I for director and PSE director,
and is well below the median for other staff members. This
survey showed that the maximum salaries for directors
ranged from $21,944 (in Worcester) to $39,374. A similar
comparison for job developers showed a low of $10,062 and
a high of $26,286. Staff salaries are determined in accor-
dance with the City of Worcester's establiihed salary struc-
'ture.

The fiscal 1980 regional office assessment revealed that an
affirmative action plan does not exist for the Worcester Con-
sortium staff. Of 11 principal positions, 6 were filled by
white males, 2 by black males and 3 by white females. Non-
whites represent less than 2 percent of the population and of
the labor force in the Worcester LMA and in the Worcester
Consortium area.
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A review of the education and work experience of five key

staff indicates that the length of employment with WETC
ranged from 10 months to 7 years. Average tenure has risen
as staff members have advanced within the organization.
Levels of education attainment vary, but every top staff
member has at least a bachelor's degree.

114magement System

WETC operates a totally decentralized system with each
program operator conducting intake, assessment, and
eligibility determination. Information is submitted monthly
by the program operators to the management information
system (MIS) unit on standardized forms At the time of the
study an automated data processing ystem was being
developed in the MIS unit, and this wit' increase the prime
sponsor's ability to analyze the data.../

All participant and program monitorint are collected
-

and analyzed by the MIS unit. Functional areas analyzed in-
clude intake, assessment, eligibility determination and ser-
vices to participants. For an evaluation of a followup of par-
ticipants,WETC has contracted with the Worcester onsor-
tium of Higher Education, Inc., an organization represen-
tatives from local institutions of higher educat n. This an-
nual report is one factor in assessing the per for ance of pro-mgram operators.

The results of the evaluation and information gathered
while monitoring are compiled and presented to.the employ-
ment and ftraining council's (ETC) subcommittees.
Worcester's ETC appears well informed, and meetings of the
planning and review and the evaluation and monitoring sub-/ committees suggest that the evaluation and monitoring
results are a meaningful consideration when recommending
modifications and funding levels for programs.

i'l i - (
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While evaluation and programmatic monitoring are done
by the prime sponsor's MIS unit, the independent monitor-
ing unit (IMU) is concerned with compliance monitoring.
The IMU was established in August 1979. Although a work
plan and monitoring tools were developed during the first
quarter of fiscal 1980, many questions concerning roles ,and
procedures remained. Independence is the key to the IMU's
operations, but it appears to function as a part of the prime
sponsor's staff rather than autonomously. Further, several
areas are monitored by both the IMU and MIS staff, sug-
gesting that thelfunctions are not clearly defined.

, ,Decisionmaking

As mandated by federal law, WETC established three ad-
visory councils: the employment and training, council, the
youth employment and training council, and the private in-
dustry council. After consulting with the current chairper-
son, the prime sponsor's directotr forwards recommenda-
tions on council memberships to te Worcester city manager,
who selects council members and chairpersons. The CETA
coordinator provides staff support to the councils.

WETC has demonstrated creativity and organizational ex-
pertise in working with its councils, committees, and task
forces. An intercouncil agreement was drafted outlining
membership, responsibilities, roles and procedures for con-
flict resolution. A recent assessment by ETA regional office
staff found the intercouncil agreement "effective and in-
novative."

Because WETC relies on contractors to deliver services, its
planning and decisionmaking process is more intricate than
that of prime sponsors providing in-house services. It thus
must begin the process quite early to select all the contractors
and determine the allocations before preparing the annual
plan required by the DOL. An inherent problem with this

4 1 3
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procedure is that WETC begins allocating funds to contrac-
tors before DOL releases the preliminary funding levels.

The prime sponsor's staff does a thorough and profes-
sibnal job in preparing and presenting information to the
various committees and councils. In general, the staff
members are highly iegarded by the employment and train-
ing council, and staff recommendations are always given
serious consideration. Council members' questions to pro-
gram operators about their programs are pertinent, in-
dicating knowledge about the program operators' services
and local labor market needs., .

\
While there has been relatively little turnover of organiza-

tions that have obtained funding under the CETA program,
the decisions on contracts and size of funding appear to be
based on objective criteria. The committee views the staff
recommendations as professional judgments, with no
political axe to grinc4 The prime sponsor's staff views the
council members as persons with a public interest, acting
without the pressures to make political decisions on program
contracting and funding.

Training Policies

With the ready availability of jobs, the CETA programs
have focused largely on job placement and job readiness
(basic and prevocational education), rather than occupa:
tional skill training. The distribution of funds between voca-
tional training and other CETA programs has remained
relatively stable over the past few years. In fiscal 1980, the
career education training center (CETC), which handles
almost all of the vocational skill training programs, received
$251,000, or 11.2 percent of the total title II-B funds. The
proposed allocation for fiscal 1981 showed a decline for
CETC in absolute terms, to $246,000, but because the total
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title II-B allocation declined even more, CETC was to receive
a slightly larger percentage (13.5 percent). One may note that
this is a relatively small percentage of the total allocation of
funds under this title. N9Ighborhood Yputh Corps (in-school
and out-of-school) As to receive over $328,600; New
Careers, over $80,000; and Opportunities Industrialization
Center, almost $138,000. In general, one can conclude from
the fiscal 1981 funding recommendations that vocational
skill training does not have the highest P'riority.

The WETC evaluation of.economic conditions may be the
princiPal reason for the vocational classroom training versus
nontraining fund distribution. However, within the scope of
the training funds there are choices and decisions to be
made, in terms of titles used, program deliverers selected,
and occupations trained. These decisions and choices do not,
always appear thoughtful from the perspective of contrac-
tors competing for funds. Nevertheless, the funding alloca-

_tions, can be rationalized from the standpoint of 'conditions
- in- the labor market.

Serving those most in need while maintaining lqw cost per
participant frequently presehts conflicts for programs that
are also attempting to train for higher paying occupations.
In an effort to show a good record, contractors could
"cream" among eligible clients, and some of this un-
doubtedIS, occurs. Intricate_ compromises must be made
when distributing funds to contractors, always keeping in
mind placement and cost rates, which are areas emphasized'
by the federal Department of Labor.

,

An analysis of contractors' program status summaries
shows minimal movement of participants between proiram
activities. Evidently, under a broad policy of decentralized
intake and referral, contractors operate independent pro-
grams, thereby reducing opportunities for participants to
receive a range of CE-TA activities.

.
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An additional deterrent to transfers between program ac-
tivities is found in WETC's program design: there i little
evidence of coordination, between contractors concerning
course scheduling and content. It appears that the situation
may be improved during f.iscal 1981.

Training -Decisions

The process of inaking training decisions is very complex.
With numerous individuals and organizations involved at
different levels arid at different stages. There are various and
different inriuts f information at all points of the process,
as well as press es by the numerous organizations and'
groups that are af ected by the decisions.

Key participants in the training decisions of WETC are the
t)ree councilg. As in any large organization with diverse

/, representation, key functions are performed by corinnittees,
principally the planning and review committee and the
monitoring and evaluation committee, each coinposed of
eight ETC members. r

4Program operators participate in the decisionmaking pro-
cess in a number of ways, espeeially through their represen-
tation on councilg. The prime sponsor's staff contributes to
the decisionmaking process by analyzing program opefators'
performance data,* conducting site visits, analyzing labor
market information, and recommending program modifica-
tions, if necessary. The ultimate staff authority is the WETC
director, David L. O'Toole,'who reports to the city manager.
In fact, hoWever, decisions work their way through the pro-
cess, and action by the employment and training council hqs
turned out to be final.

Many source's of information are used in various combina-
tions to make the basic decision about trainees, occupations
and service deliverers. A key source is an analysis of needs of
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both prospective clients and the labor market, which the
staffpreparei from data provided by the division of employ-
ment surity, the Massachusetts department of manpower
development, and the LaAience Berkeley Laboratory.
Another sourix is the six-math follow-up study of title II-B
participants whith presents pre- and post-program profires
of participants and analyzel their job and wage status six
months after they leave a CETA program. A third source is
the MIS monitoring reports which contain performance in-
dicators, such as placement rates and costs for each program
operat or. ,'

An examination of the characteristics of clients served and
the occupations f.ot which they ar9 trained, indicates that
WETC;is similar to the national picture. Women represent
66 percent of the enrollees in classroom training programs
under title II-B, most of whiCh focus on white-collar clerical
jobs. The title VII program, concerned with private sector
opportunities for the economically disadvantaged, trains
electronic technicians, machinists and computer
operatorsmale-dominated fieldsand. enrolls 80 percent
men. Only 11 percent of the higher paying positions are filled
by women.

A core of established program, operators has provided the
employment and trainitig serviCes in Worcester fOr many
years. As a management strategy, WETC seems to en-
courage the progranL operators to alter their programs as
needed and then retain them, rather than examining each
proposal, old and new, on its merits. Fortunately, the
monitoring reports by MIS staff straightforwardly address
performance and administrative issues, and program
operators apparently heed the recommendations and con-
tinue to strive for better performance. Evidently, also, pro-
gram strategies are adjusted in order to comply with staff
and committee recommendations.

t
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The total funding requests submitted by potential progam
operators for fiscal 1981 under title II-B were approximately
50 percent higher than the fiscal 1980 funding and about 85
percent higher than the proposed funding for fiscal 1981.
Actual funding was reduced by 20 percent. Clearly, ihe re-
queSts had to be reduced below the 1980 level. The WETC
staff recommended that no new programs be funded for
fiscal 1981, which clearly supported the current program
operators and therefore tos*t their support. Thus, when total
funding is severely.,slashed, the staff is prepared to make
drastic. recommendatidns. 'However, new programs are not
likely to feceive funding unless ETA funding is, increased
substantially. The better of the existing programs were cut
back in their funding in a relatively uniform percentage.
WETC is more committed to maintaining the status quo
than to introducing innovative programs.

Trdining Administration

The general framework of CETA policies is not determin-
fed at the local level, but in Washington when funds are
allocated by formula to the prime sponsor and to specific
titles.

In fiscal 1979, WETC received a total of $141'8 million
across all CETA titles. The $3 million allocation to title II-B
represents approximately 20 percent of total funding, and it
is under this title that most vocational training is funded.
The CETA legislation requires prime sponsors to use 15 per-
cent of the title II-D funds allocated in fiscal 1980 for train-
ing. WETC allocated 18 percent for training, although near;
ly half of this was applied to a work experience component.
Over 40 percent of title II-B expenditures in 1979 were allot-
ted to classroom training activities, which include basic
education, English as a second language, and prevocational
education. It is quite evident that a substantial proportion of

c-
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the resource& available to WETC is not devoted to occult-
tional training and related instruction in labor force par-
ticipation skills and liasic literacy. To some extent, this is an
overt decision by the prime sponsor as a result of functioning
in a. relatively tight labor market where job opportunities ex-
ist even for those with comparatively few occupational skills.

Regardless of the title, the najority of CETA participants
serled are meth, with 62 percen under title II-D and 54 pec-
cent under,title II-B. The smaller oportion enrolled under
II-B probably reflects the heavy emp sis under this title on
white-collar clerical occupations, which attract more
women.

Representation by ethnic grOups Was alsdsimilar, for each
title, with whites constituting 62 percent of\ title VI, 71 per-
cenrof title II-D and 73 percent of titiesII-B. Vte comparable
percentages for blacks were 13, .10, and 10, respectivelyon
the order, of 10 times the percentage' of blacks in the local
labor force. Hispanics were the largest minority under all
titles, and they accounted for 24 percent of title VI par-
ticipants.

A typicahtitle II-B training participant for fiscal 1979 was
white, young, a female, and a high school dropout. Further,
title II-B enrolled a higher proportion pf ex-offenders, of
AFDC recipients, and of ha dicapped persons than any
other, title.

,

Quality of Training

WETC has four major deliverers of training services. The
career education training centeic (CETC), sponsored by the
Worcester vocational school department, provides occupa-
tional training, English as a second language, and basic
education. The opportunities industrialization center (OIC)
off rs prevocational clerical courses, English as a second
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language, and basic education. The National Alliance of
Business (NAB) provides all the on-the-job training. The
preemployment seminar program teaches job seeking to all
,Publit rvice employment participants and', upon request,,
to class om-training enrollees. In addition, four CBOs of-
'fer s er training programs for the' special pop.ulation

, groups Of women, physically handicapped, youthful of-
'fenders, and peisons over 55 years of age..

The career education training center was started in August
1972 to meet the needs' for more extensive vocational and
skill training in the WOrcester.area. As a unit of the voca-
tional school department, CETC receives technical
assistance in curriculum design from the vocational school
staff. The,center offers CETA-funded programs to qualified
individuals, and during fiscal 1980 the following programs
were offered under title II-B: bookkeeper, general office s.
clerk, culinary arts, patient care assistant, secretary, ward
clerk, lid English as a second language.. Course offerings
under title VII differed substantially and included electronics
technology, machinist, and computer operator.

CET,C requires applicants to spend two half-days in die
actual classroom situation for assessment by instructors and
to complete a pretraining test. Those not selected are to be
referred.to the prevocational training program run by OIC,
but because there is no centralized intake system, some re-
jected applicants never receive any CETA services or train-
ing.

, The ETA regional office has directed WETC to discon-
tinue the tests for selection and has encouraged WETC to
implement a centralized intake system which would make
available the full range of CETA services to all eligible ap-
plicants. WETC is the only prime sponsor within Region I

- that does not conduct centralized intake and assessment.
WETC's resistance to change has been due largely to the at-
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titude 'that its placement rates indicate it succeeds without a
centralized system. . .,

The Worcester opportunities indusdialization center
(OIC) aims to assist participants in establishing and attaining
realistic career goals, throph skills assessment, career
counseling, basic education, and general educational
'development (GED). The following programs are offeied by
OIC:

1) General prevocational-10-week program providing
education and job readiness skills that willlead to fur-
ther skill training.

.

2) Clerical prevocational-12 weeks of prevocational
and English as a second language courses.

3) Hispanic prevocationalM weeks of prevocational
and English as a second language courses.

OIC also provides assistance in determining interests and
skills, individual counseling, group counseling, referral for
supportive services, and referral to further training or
employment opportunities.

OIC is basically designed to help trainees get accepted into
higher level skill training programs, although about one-
fourth do obtain jobs directly. The staff has increased the
length of time required for each course, claiming that it was
needed to master the material. The lengthening of courses

/suggests that OIC is moving toward operating vocational
rather than prevocational programs. Since many of their

, participants are not interested in further training and 35 per-
cent of those referred to CETC (during two quarters of fiscal
1980) were not accepted, this seems to be the logical step to
take. It is not, however, consistent with the OIC goals of
operating a prevocational center.

The preemployment seminar program (PSP) is a series of
motivational seminars, under the authority of the CETA

ei 0 0
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public service employment (PSE) program. PSP is designed
to assist PSE participants in acquiring the motivational skills
and self-confidence necessary to obtain an unsubsidized job.
PSP has been operating for two years and is mandated for all
public service employment participants. Unfortunately, no
evaluation and followup is conducted on this program, so it
is impossible to assess its quality based on assisting clients
with a job search.
0

The National Alliance of Business (NAB) administers all
WETC's on-the-job training services. Although the division
of employment security conducts intake and initial assess-
ment, NAB operates as a personnel agenCy after it receives a
referral. Except for one class-size project, bank teller train-

, ing, OJT positions are individual placements, made in a
large variety of firms in different industries.,

The one class-size project conducted by NAB is sponsored
by the American Institute of Banking and enrolls 9 to 12
trainees per year. The program has been in operation since

r 1970 and the current funding is 34,000 at $2,700 per place-
ment. Although this program leads to unsubsidized employ-
ment within the occupation trained fOr, the numbers involv-
ed are so small as to make this OJT,program in Worcester of
very minor consequence.

Results of the six-month follow-.up study of title II-B par-
ticipants conducted six months after termination indicate
that post-CETA incomes remainecnow; in fact, 33 percent
would still have qualified as economically eligible for the
program. Participants enrolled in training for 21 weeks or
longer earned substantially more than those enrolled for less
than 21 weeks ($6,884 and $5,934 respectively). Clients who
were job-placed, that is, placed in jobs developed by the pro-
grams, had higher post-CETA incomes than those who were
not job-placed ($6,312 compared to $5,559 respectively).
NAB-OJT emerged as the program producing the highest

4'1 ' ,
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post-CETA main income, at $8,809, while CETC averaged
$5,818.

Two-thirds of those surveyed were employed six months
after terminating from CETA. Again NAB stood out, with
84 percent employed, while CETC had 68 percent and OIC
had 53 percent.

Although a sizable proportion of trainees were employed
six months after leaving, apparently only OJT participants
realized a substantial income.gain. If WETC is concerned
with increasing the earning power of participants, their skill
training programs must be lengthened and must encompass
more than secretarial and clerical courses.

Conclusions

The Worcester prime sponsor is somewhat atypical in at
least three separate areas. One is the relatively tight labor
market area that W8TC has been operating in for a number
of years. The second is the rather complete decentralization
of the total system, the result of an overt decision by the
prime sponsor. The third distinction is the adMinistrative
separation of the PSE program from other CETA programs.
This separation has not had substantial or significant effects
on the training programs or the public service employment
program, but the cooperation between the two organizations
depends upon the personal relationship between the direc-
t ors.

Prime sponsors continually face decisions on how to
design, implement and maintain employment and training
programs. Because of the system's decentralized structure,
the decision process starts at the staff level, where relevant
infor.Q2tion is gathered and analyzed. Program operators
and pdrential operators participate at various levels of the
process, so times as members of a committee, and
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soMetimes only as discussants. The principal organization in
the making of major decision§ is the employment and train-
ing council. In' fact, the recommendations of the ETCuare
final decisions, and all participants in the process are aware
of this and expect it.

In identifying target groups, the staff found more people
were eligible for CETA than could be served in a meaningful
way with the available funds. WETC's response to this issue
defined certain segments-of the popu atiOn-as most in need,
estimated their size and characteristi s, and specified ap-
propriate levels of service. WETC's taff planning unit
presents this informatidn in its annual a lysis of need.

WETC adheres to a complex procep of selecting training
occupations through analysis of many souices of informa-
tion. Apparently the most important element in the decisions
relates the current program operators' trdining capability
and capacity. The bulk of WETC's training occurs in the
secretarial and clerical fields, with only one contractor offer-
ing a small program for machinists, which are much higher
on the list of growth occupations.

WETC has an elaborate and thorough method for select-
ing service deliverers. Although for several years no change
among the major service deliverers had taken place, the
deliverers are subject to exhaustive performance monitoring.
Monitoring resufts are used wisely and contribute
significantly to improved program performance.

Communication between WETC and the ETA regional of-
fice on Management and decisionmaking appears liMited to
routine, noncontroversial matters. In general, the federal
representatives have made little or no positive contribution
to the operation of CETA programs in the Worcester area.
Several WETC staff members expressed a reluctance to ask
the regional office for advice; they felt that the regional of-
fice staff was overly critical and made no effort to under-
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stand their problems. For the most part, no federal interven-
tion concerning planning decisiOns has occurred; manage-
ment issuei addressed in the 1980 assessment include assur-
ing the independence of the independent monitoring unit and
consolidating the financial management systems of the prime
sponsor and the public service employment program.

Performance indicators alone do not adequately assess the
quality of training offered under the sponsorship of WETC.
Some program operators claimed that the CETA system's in-
stability was a deterrent to the long-range planning necessary
for excellent program development.

In our opinion, WETC has the capacity (in terms of
facilities and staff) to expand its training program quickly
and economically. The following suggestions.; if im-
plezzented, would increase WETC's capacity to develop and
manage programs:

1. Implement a centralized intake system, permitting
selection, assessment, and referral to programs on a
more equitable basis. Individual employability could
be developed and kept up to dak, rather than starting
over with each program. TratiSfers among program
activities could be based on participants' needs, and
job development co(ild be conducted in an intensive
nonduplicating manner.

2. Restructure the organization, merging the public ser-
vice employment organization with the Worcester
Employment and Training Consortium. The coopera-
tion of the two organizations should not depend upon
the personalities and relations of the two directors.

3. Assign the responsibility for coordinating prof,ram
operators to one staff menther. Currently, many staff
members contact a program operator, but no one per-
son monitors the memoranda of agreement among

t5%,
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community-based organizations. It is left :to each
agency to coordinate its CETA services wrth other
agencies.

4. Increase the frequency of the present 6-month
followup study report. This would make the results
available and useful in planning of the training pro-
grams.

5. Require the contractors to eliminate the use of tests
and other preselection devices which tend to screen
out eligible clients from CETA training programs.
Such tests are inequitable, and are a "creaming"
device which eliminates those most in need of CETA
services.

6. The role of the independent Tonitoring unit should
be clarified to differentiate its responsibilities and
functions from those of the management information
system unit.. Further, the autonomy of the IMU
should be strengthened.
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