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PREFACE

(This report is)the final-one in a series of documents that have examined'

the evolution of theTargeted Jobs Demonstration Program in fourteen sites

re

.nationwide. Part I: A Comparative Analysis of TJDP Sites offers summary assessments

of the efforts ,andertaken, accomplishments achieved,.and obstaCles encountered

by the TJDP sites in imPlementing the dembnstration's principal objectivesr

obtaining jobs for economically disadvantaged people from economic development

projects= obtaining business opportunities for small and minority businesses from

economic development .projects: and,improvintj coordination between local agencies

concerned with employment. and training, economic development, and business

assistance. . Part II: SumMariee of the Fourteen TJDP Sites presents a'brief

descriptiondf eachsitesefforts including anoverview and explanation of the

origins of tte-demonstration, a detailing of-major accomplishments and a dis-

.cussion of each project's progress and problems. Individual case Studies, which

were.prepared for each of the fourteen sites, provided the background information

for these.suMmaries. For a more detailed reading, copies of these Case Studies
T.

may be obtained either from. Eagleton Institute or the Department of Housing

and Urban Development, the lead sponsor of the evaluation.

The Comparative Analysis and fourteen summaries are based on three rounds

of field research undertaken by Rutgers staff. The results of those investiga-

tions are reported infoUrteen separate, Case Studies mentioned above. Two

'status reports analyzing the TJDP experiences were submitted in July of 1981 and

January 1982. The Comparative Analysis incorporates the findings of the previous

status reports with additional information derived from field visits conducted
S

in the spring of 1982 as most of the sites had completed or neared completion

of their demonstration projects.



V

In addition. to the Comparative.Analysis and fourteen Case Studies,

Rutgers. has prepared a technical assistance guide .entitled: Ecbnomic

Development Projects and Jobs: Lessons frown the Targeted Jobs Demon-
,

stration Program. This self-help guide Summarizes the lessons

of TJDP about programdesign and implementation strategies. A
. .

complete list of reports issued by Rutgers' TJDP evaluation follows this%prefai e...

Rutgers' evaluation of TJDPwas jointly funded by the U.S. Departments of

Housing and Urban Development, Labor, and Transportation,. and the Small Businesi

'Administration,theEconomicDevelopmentAdministrationoftheU.S.Department
.

4

of Commerce, and the Community Services Administration., .The contract was

issued to Rutgers University by HUD on behalf of an Interagency Monitoring,

Board composed of representatives from the six funding agencies! Judith V. May

of HUD chaired this group which oversaw the TJDP evaluation and the grantees.

Additional support came from the Eagleton Institute of'PoliticS and the Center

for Human Resources of Rutgers-UniversitY.

The evaluation project was directed by Carl Van`HOrn, Director of .,;the Center

for State Politics and Public Policy at Eagleton. The project's Associate

Director'was David Ford, Associate. Director of the Center for HuMan Resources.

'Michelle Lebovitz LaMar of Eagleton was the project's Assistant Director. The

information reported here is based on research: conducted by the Field

Research Associates listed below, along with their site assignments.

Field Research Associates
TJDP. Site Assignment(s)

Donald Baumer

Robert Beauregard

Edward,Dement

8

Lynn, Massachusetts

Philadelphia,` Pennsylvania

Wilmington, Delaware



Field Research Associates (contd)

David:Ford

Grace Franklin

der Kobrak

ichelle Lamar

RObekt McPherson

Patti Moeller_

Randall Ripley

Donald Rosenthal

Ken Ryan

Lance Smith

Carl Van Horn

The Comparative Analysis was writtapOy.Carl Van Horn, Dayid Ford7,

TJDP Site

Portland,
New York,

Assignment(s) (contd)

Maine and
New York

Portland, Oregon

Genesee County, Michigan

Patersoh, New Jersey,

Seattle, Washington

San Antonio, Texas

Milwaukee, Wisconsin
4.

Buffalo/Erie County, New York.

Montanawide (Blackfeet Tribe)

Metcalfe, Mississippi

New York, New York

and Robert Beauregard, with the assistance of Michelle Lamar, SUsah'Massart

and Jayne Rebovich.. The project director assumes reponsibility for the entire

'TL

report. The individual summaries were written by the Field Research Associates

.and edited by the. RUtgers TJDP Evaluation staff.,

The, authors, would like, to express their appreciation to the Field Research

Associates for their excellent and timely reports, to the people interviewed

in thaTJDP sites for their cooperation, and to the Interagency Monitoring

Board, especially Judith May, for guidance.

TJDP Evaluation

Eagleton Institute of Politics

Rutgers University,

New Brunswick, New Jersey 08901

(201) 828-2210
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SUMMARY

ThiS is the final report by RutgersUniversity on the, evolution of the

Targeted. Jobs Demonstration Program £TJDP) in fourteen.eites nationwide.

describes:. explains, and..aSsesses the performance of the TJDP grantees

on TJDP's central goals. The,:bbservations and'judgments contained in this

report are based.on three rounds of. field-research.undertaken by Rutgers

staff in each TJDP site between May 1981 and June 1982. In addition to this
report, Rutgers has also prepared Case Studies oh each of the. fourteen TJDP sites.

THE TARGETED JOBS DEMONSTRATION PROGRAM

1. TJDP was a two-year, six agency deMonstration program under whiOh

fourteen communities received approximately $200,000:to encourage the local

coordination of. federal programs so that:
A

a. the maximum feasible number of jobs created under Federally-assisted

community and economic development and transportation projects go to
economically disadvantaged persons who are eligible for assistance
under the Comprehensive Employment and Training Act (CETA); and

b. the. maximum feasible number of spin-off business opportunities
created under these projvis go to small, minority, or community

entrepreneurs.

TJDP was deSigne4 to address long- standing problems Of .linking economic develop-

meneprograms with employment and training programs..

d
OVERVIEW OF TJDP -SITES AND THE DEMONSTRATION CONTEXT

Baseline Analysis

tw
1. P2ior to TJDP, most of the fourteen sites were no actively pursuing

TJDP-related goals. Only six of the sites had experimented targeting

jobs from economic develoPmeAt projects to low-income residents. Regular
procedures were absent in all but one site and even there the procedures had

not been institutionalized.

2. Only four communities'attempted to capture spin -off business opportuni-

ties from economic development projects forsmall and minority businesses;

prior to TJDP.
tp,

3. Economic development, employment.and training, and business assistance

agencies rarely coordinated with one another, prior toTJDP.

Overviem of the Demonstration Sites

1, The fourteen grantees were a diverse group. They ranged in size from

New York City to Metcalfe, Mississippa--a rural town with less than 1,500

nts. Unemployment rates at the start of the demonstration ranged from 35

cent in one site to 5.2 percent in_another.



2. Ten of the fourteei communities started their grants -roughly on- time.

Four grantees experienced significant, delays; two of those four did not .start

demonstrations until a year after they were 'supposed t9 begin.

. 3. Four- sites completed their TJDP-funded activities in April 1982, one .

finished in July, and the rest closed. down, their grants by September 1982. The -

average length of the demonstrations was slightly over two years: At least

nine sites .expect to continue-some coordinatiori activity with Other federal or

local resources.

4. .The. typical. TJDP sites emPloyed'. about three staff members Staff

turnover occurred. in. ten of the fourteen sites.

-- 5. Eight communities located' TJDP staff in one host, agency. Sik- sprinkled ,

TJDP staff around. two or more agencieS. The" leid administrative agency was

the r.ivate T.ndustry- Council. or CETA prime sponsors in six sites, a planning
.

commission in three sites,. offices of economic development in two sites, and other

private non-profit Organiza,tions in two sites.

of

,

r- e
6.. The rate- of program expendies fell behind anticipated lev

demonstration. Spending increased

in

many sites during. the first year

dur g TJDP Is second year; ten to twelve sites will spend, their full a3.1ocation.

The Nature of TJDP andeTts Environment

/ 1. TJDP was originally envisioned as part of a larger, nationwide federal'

program to targerjobs for low-income people frcra econania development projects,

krwn. ai Employment Initiatives. This program was abandoned during the demon-...

stration period, however, and local projeCtt were, left to develoP their own

etrategies ancl.policies. The demonstration's objectives had no legislative or

/regtilatory mandate, nor did local staff. have federal authority to impose job

'and buSiness targeting* objectives on federal, state, or local economic develop7

ment.projects in their communities:

2. The innovative nature of TJDP caused delays and implementation problems.

MOst sites= did not reach full stride with their demonstration projects. until

the, second year of funding and aeveral- attained stability or successful

procedures. Three communities ignored TJDP's central objectives.

3. Two environmental factors over which the traDP staff had little or

no control seriously undermined the demonstration project.

a.. TJDP' staff found. it difficult to `mount a new initiative
during a

period. of declining budgetary resources ,at. the federal, state, and

local levels, and the accompanying uncertainty caused by such changed.

TODP Vas' also hurt by the economic recession. Depressed economic

conditions, evident in all TJDP sites, made job and business targeting

more difficult to: implement andu-depredsed program performance.

JOR OPPORTUNZTIES, UNDER TaDP,

i. Progress.towards the goal of obtaining job oppOrtunities for low-

'income residents from economic developnent projects was assessed 'according to

.1



four criteria: the development of effective job targeting strategies, the

number of jobs obtained by CETA-eligible individuals due to TJDP, the quality

of jobs obtained under TJDP, and the extent towhich TJDP helped alter the

hiring patterns of private firms; In addition, TJDP's performance was

compared with the 'sites' stated objectives. (from, their proposals), with job

placement-byCETA and PIC agencies in the TJDP sites, and with data on the

employment of economically disadvantaged. people in firms assisted by the

Urban Development Action Grant program.

2. The data base for Rutgers' evaluation was derived from interviews

'with TJDP staff, professionals in employment and training agencies, and where

appropriate, elected officials or their principal aidest Quarterly Jobs-Related

Activity Reports submitted by the granteesiHint*rviews'with 136 employers in

the fourteen sites; and data from the U.S. Department;.of Housing and Urban

Development on the UDAG program.
Systematic 'i.4i.formation on the characteristics

. of people hired under
tederally-aisisted projects prior to TJDP did not exist.

Developing Effective Job Targeting Strategies

1. Each site was assessed according to the extent to which\they had

developed an effective job targeting strategy. Such a strategy consists of

six elements: a job targeting policy, supportive agency procedures, direct

and early negotiations with employers for hiring agreements, careful employee

screening and timely referrals, monitoring procedures, and enforcement

mechanisms that can be imposed on private firms, if they refuse to honor

2. Based on an analysis of the sites' strategies, they were grouped

in five categories:. excellent, good, fair, poor, and absent. One site had an

excellent strategy, Good)out incomplete strategies existed in four sites.

Two sites developed fair job targeting strategies. Three communities had poor

--fob targeting-strategies-:
Four_camnunities- had, no job targeting strategies

during the demonstration, a -we defined it.'
0

3. Several factors .accounted' for the relative effectiveness of job .

targeting strategies, including: the lack Of legal or regulatory requirements

for such policies at the federal'level; the degree of political support for

job targeting within the TJDP communities; the attitudes of TJDP Staff and

agency heads towards job targeting, which was shaped by their conception of

the proper role of economic development and CETA agencies and by their per-

ceptions of how effective Job targeting strategies can be during poor economic

times; the degree of stahill.ty in the TJDP administrative environment and the

location of TJDP staff; and. the quality of personnel
assigned to TJDP.

4. TJDP's job targeting objectives were opposed by,some TJDP staff and

economic development and CETA directors. in several sites, but a majority of

:private. employers were supportive of hiring agreements in principle.. Two-thirds

of the-81:7private-employers7surveyed_In_fourteen_sites
said that it was appro-.

priate.for city or county governments to seek agreements whereby ethployers'are

expected to hire low - income people in return for economic development assistance.

The 55 firms with experience under hiring agreements supported the concept by a

3 to 1 margin, whereas the 26 firms Which had. not been approached to sign an

agreement divided eq4ally over whether it was appropriate for the Overnment

to seek such:agreements.

7.7 _



The Number of Jobs Obtained by CETA-Eligible Individuals

1. The eleven sites reporting usable information produced over 1,000

jobs for CETA-eligible
individuals during the demonstration. Marked progress

was made during the second year of the demonstration. The number of jobs

doubled between May 1981 and November 1981 and almost doubled again by May 1982.

2. Several sites expect that additional.placements for CETA-eligibles

on economic development projects will result from efforts undertaken during

the demonstration period. Most sites did. not have syStematic records of the

number of jobs that will result from hiring agreements already signed, but

more job's will undoubtedly be produced. due to the efforts of TJDP staff in

the five sites that had excellent or good job targeting strategies.

3. The ten sites where we can_make comparisons achieved only 18 percent

of the jobs they originally projected in their TJDP proposals to the Inter-.

agency Monitoring Board.

4. Job placement performance and the gap between planned and actual jobs

is explained by several factors. The job targeting approach chosen by the

staff and its effectiveness had a profound influence on the number of jobs

obtained during the demonstration period. Beyond this, however, declining

economic conditions in all TJDP Sites.were the principal explanation for TJDP's.

performance. Poor economic conditions caused delays and cancellations of

economic development projects, business failures and lay-offs, and--because

of the large number of recently laid-off workers- -stiff competition for CETA-

eligibles. TJDP staff were unable to place-more than a handful of people in

construction jobs--something that Had. not been anticipated in the TOW pro-

posals. The long delay between the initialapplication for economic development

assistance, project completion, and hiring depressed the number of jobs

obtained during the demonstration period. Finally, many authors of TJDP pro-

posals greatly overestimated the number of jobs that economic development

projects would produce.:

5. Rutgers' survey of private employers provides some evidence that TJDP

strategies compared favorably with traditional CETA and PIC strategies for

getting people jobs. Twoout of every three "TJAP employers". had never been

involved with government-sponsored
employment and training programs prior to

TJDP. The vast:majority of -empldyers: were satisfied with their experience

under TJDR and were willing to hire,additional.people referred to them by

TJDP staff. Employers cited screening and referral services'as the principal

benefit they obtained from TJDP hiring agreements.

6. Rutgers' staff also-aampared the cost efficiency of TJDP placement strategiel

with traditional CETA/PIC placement approaches. While comparisons are problematic,..

the record shows that two,TJDP strategies had.lower'Costs per placements than

local CETA/PIC approaches; TJDP performed about as well as regular CETA/PIC

programs in two other communities; and =IP strategies were not judged to be

may be as' efficient as traditional methods of obtaining jobs for the economicallyas efficient as CETA /PIC 'approaches in thiee ias'

tr

teS2--An-effective-TJDP_strategY____

disadvantaged, especially where communities have a well developed job targeting

strategy. However; TJDP did not provide any training or other service to program

participants. It was instead. a placement strategy.

14
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The Quality of Jobs Obtained Through TJDP

1, The TJDP sites were, by and large, ineffective in improving the quality

of jobs available to CETA-eligible individuals through regular programs. The

average entering wage for TJDP jobs was $4.45 per hodt. Most of the jobs were

above the minimum wage, and, almost all the jobs for which Rutgers has infor-
mation fell into the unskilled, entry-level category, or, at best, the low

.end of the semi - skilled range. The modal occupations include machine operators,
general laborers, restaurant workers, low-skilled clerical and secretarial

ipositions, and various jobs in the hotel industry. In six of the eight sites
where a comparison is meaningful, TJDP jobs were judged to be of about the same
quality as jobs obtained by CETA-eligibles through regular employment and
training programs. Only a few jobs represented improvements over the typical
opportunities available through CETA/PIC agencies. No information on job retention

or wage gains was available.

2. Several factors account for the quality of jobs obtained through TJDP

including the pool of jobs created by economic development projects and the

inability of many CETA clients to fill the better quality positions, the fact

that most TJDP staff .focused on targeting entry-level jobs and not on upgrading

job opportunities for CETA-eligibles, and the poor economy which placed a large

number of experienced workers into the labor market and made CETA participants

less competitive. Also, access to construction jobs was limited due to craft

union control of the hiring prOcess and the high unemployment rate among union

members.

Altering Hiring Patterns of Private Firms

1. Interviews with private employers and local TJDP staff suggest that

most firms in most TJDP sites did not alter their hiring patterns in response

to TJDP-initiated efforts. Approximately half of the emr'rers in Rutgers

survey who had hired peop19, indicated that the individu 1 tom TJDP were the

types of people they normally hire; only a third report..2 r'; eyes. There is

solid evidence, however, that TJDP job targeting strategies substantially

altered employers' hiring patterns in a few sites. This is paiticularly true

for the site with the most effective job targeting strategy.

2. The hiring of economically disadvantaged people under TJDP compares

favorably with the hiring patterns' of "firms under the Urban Development Action'

Grant (UDAG). About one in ten new permanent jobs created under UDAG are

filled by CETA-eligible individuals. Rutgers' survey of employers with TJDP hiring

agreements found that CETA-eligible people already hired represented 6 percent

of the firms'total workforces and,if hiring agreements are honored, CETA-eligibles

will comprise over 25 percent of the total workforces of those firms. Evidence

from the site with the best job targeting strategy suggests that CETA clients

will receive a substantially larger share of the new "permanent" entry-level

positions than the national pattern reported for UDAG.

3. The absence of observed changes in hiring patterns reported in many

sites is explained in large part by the characteristics of jobs available from

economic development projects. If employers tend to hire people for entry-level

jobs who resemble the CETA-eligible population, then the opportunities for TJDP

staff to affect the hiring patterns of firms are limited. Changes in patterns

can only be brought about by effective negotiating styles or monitoring mechanisms.

Changes were observed, however, in sites with thorough and well 'administered job

targeting strategies.



BUSINESS ASSISTANCE UNDER TJDP

1. Although the goal of capturing spin-off business opportunities for small

and minority business enterprises (S/MBEs) was included in the program's request

for proposals, it was assigned a lower priority by the demonstration's planners.

In fact, only a few sites pursued this goal with any vigor and those which did

generally disregarded the national objective of redirecting business opportunities

to S /NBEs and focused instead on general business assistance. Business

assistance was thus the weakest and.most undeveloped aspect of TJDP.

2. Of the fourteen TJDP sites, ten engaged in some form of business

assistance activities and four did not. Of.those.ten, half made a major effort

and the remainder generated only ad hoc, diffused and small scale projects to

help S/MBEs. The decision to exclude business assistance from TJDP was based

largely on the perceptions of the local staff about the efficiency of such 'a

strategy and on the existance of parallel services in the community. The ten

sites which included business assistance were adMinistered, in whole or in part,by

outside employment and training agencies, had supportive political climates foi

S/MBE involvement, and were able to build on existing programs or policies.

3. Those sites engaged in business assistance to S/MBEs took .on a variety

of tasks. ranging from public relations, conferences, seminars, research, and

market analysis to more demanding activities, such as the development of revolving

loan funds or the implementation of policies affording preferential treatment to

S/MBEs on city contracts. Only San Antonio attempted to capture spin-off

business opportunities from federally assisted economic developMent

prbjects.

4. In general, TJDP advanced neither the tactic of capturing business

opportunities for S/MBEs nor the stragegy of linking S/MBEs to employment-and

training programs. With one exception, all the activities undertaken in the

sites were typical economic development and S/MBE assistance activities.

COORDINATION UNDER TJDP

1. The level and frequency of coordination between economic development

-and employment and training agencies increased during TJDP in over half the

sites. TJDP is judged to have played an important role in fostering agency

coordination in five of those cases.

2. CETA staff were eager to coordinate with economic development agencies.

Association with economic development programs was viewed as a potentially

positive influence on CETA's image and provided placement opportunities for

CETA clients. However, some employment and training staff were reluctant to

allobate time to negotiating on-the-job trai ing. agreementt with employers who

Could hire only a few trainees.

3. Economic development agencies were often less interested in coordinating

with the employment and training system. Economic Aevelopment officials were

leery of being tied to CETA's poor image, were concerned about the ability of

the agency to deliver on its commitments, and resisted agreements that increased

16



government regulation of the private sector. Some economic development
agencies perceiveditajor benefits from cciordination,including.the benefits
of marketing employment and training services as part of an overall package
of:benefits for employers.

4. The extent of inter-agency coordination was explained in large part
by the degree of support from the community's political leadership; the
-attitudes of economic development agency staff; the continuity of staff,
political leadership and organizations; and, the location of agency staff.

5. Coordination of employment:and. training and economic development
programs is expected to continue beyond the demonstration in, nine sites.-

In eight sites, at least one IMP staff person was retained as a regular
staff member with either. the economic development or the employment and
training agency.

CONCLUSIONS

1. TJDP was a'partial success. While several communities either made
no attempt or were unsuccessful in.carrying out the demonstration's objectives,
significant accomplishments were achieved in a few communities.

2. TJDP's mixed record would be more disappointing if one disregarded the
_context in which it has evolved. But one must take into account the inherent
difficulty of impledenting an innovative program that had no legislative or

regulatory mandate. The economic recession and reductions in federally-funded
economic development and employment and training programs hurt the demonstration
badly. Given the problems and obstacles that beset the demonstration, the
accomplishments of more effective communities are indeed noteworthy and the
poor performance of other sitesis not surprising.

3. The experience of Portland, Oregon strongly suggests that job targeting

strategies can be an effective tool for helping the disadvantaged obtain

unsubsidized employment from private firms assisted by economic development

investments.

4. Whether the experience in Portland, Oregon can be replicated else-.
where is dependent on .the. will and capacity of the. community. Political and

adninistratiVe support for the concept must be complemented:by effective

administrative procedures. In general, a job targeting strategy is more
suited to a mature and well, functioning agency, than to one plagued.with
administrative problems./



PART I.

A COMPARATIVE ANALYSIS OF TJDP SITES
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CHAPTER I. OBJECTIVES OF TJDP AND THE 'EVALUATION

'21.112.pyeted Jobs Demonstration Program

The Targeted Jobs Demonstration Program (TJDP) was a.two-year, six-agency

effort under which fourteen communities received approximately $200,000 each to

encourage the local coordination of federal PrOgrams.(The sites selected to

operate the demonstration are listed and described in Chapter II, pages 14 -19.)

The purpose of this coordination was very ,clear. According to the announcement

in the May 15, .1979 Federal Register that solicited demonstration proposals

nationwide, local projects were to be designed so that:

o "the maximunCfeasible number of jobs created under Federally-assisted

community and economic development_ and transportation projects go to

economically disadvantaged persons who are eligible for assistance

under the Comprehensive Employment and Training Act (CETA) program," and;

o "the maximum feasible number. of spin-off business opportunities created

under these projects go to small, minority, or community entrepreneurs."

Unlike previOus demonstration efforts' designed to buil&the, apacity for

coordinating economic development and employment programs, TJDP would focus on

specific, identifiable federal
development projects and deMonstrate that "targeted

and strategic local action can increase .the likelihood that disadvantaged

groups will realize...employment and business opportunities from major and

unique Federally-assisted investments."

The Targeted JobsDemonstration Program emerged froM President Carter's

National Urban Policy. The central goals of this policy, known as "the New

Partnership," were: (1) coordinated federal assistance at the local level,.

(2) employment through the private, sector, and (3) more jobs and business

opportunities for minorities and the economically disadvantaged. In April

of 1979, the President's Interagency Coordinating Council, established to
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--impIement-the-Urban-Policy, announced a-mationwide_Employment Initiatives

program designed to link federal economic and community development programs

with federal employment and training efforts in order to place economically

disadvantaged and unemployed persons in private sector jobs. Employment

Initiativesgrew out of a concern that despite federal efforts to attract
..

private investments to distressed Communities, the benefits from those

investments did not flow primarily to economically disadvantaged people

and small entrepreneurs.

In order to lmpletent the Employment Initiatives concept, several

federal agencies committed themselves to increasing the employment opportuni-

ties for CETA eligibles. Bilateral agreements, setting specific goals for

jobs targeted to CETA eligibles werinegotiated and' signed.between the Depart-'

.ment of Labor and the Department of Housing and Urban Development, the Economic

Development Administration, the Department of Transportation, the Community

Services Administration, and the. Farmer's Home Administration. For example,

HUD agreed to require contractors in participating projects to fill at least 10

percent of the jobs with CETA-eligibles; the Economic Development Administration

agreed to a'107-15 percent target for all appropriate job producing projects,

and so on. The Small Business Administration agreed to ensure that its regu-

lations did not conflict with .the hiring .of CETA-eligible personsl bUt.

refused to establish specific 'hiring goals.

As part of the overall Employment Initiatives strategy; applicants for

projeCts under several federal economic development programs, such as HUD's,

Urban Development Action Grants. and the' Economic Development Administration's,.



public work3 and business development programs, were required to submit an

Employment Plan that, detailed how many CETA-eligible persons would be

placed into permanent jobs as a result of the project. Federal Regional cocrdination

Councils were, established in each federal regional office to review pending t

applications and to monitor and.assess the progress of funded projects

in achieving the objectiVes set forth in their Employment Plans.

TJDPos also part of the Employment Initiatives Program., TJDP would
1

be opegated Under an interagency agreement among the U.S. Departments of

Housing and Urban Development (as the lead agency) , Labor, Transportation,

Commerce (Economic Development Administration), and the Community Services

.Administration. The demonstration was intended as a tool to further develop

the techniques and strategies embodied in'the Employment Initiatives strategy

so that other communities could learn from and replicate their experiences.

Employment Initiatives.and TJDP were designed to address long-standing

problems of linking economic and community development programs with employ-

ment and training programs. Such problems were found to exist even after

many of the categorical program constraints of the 1960s were removed through

federal block grants, such as CETA and the Community Development Block Grant.

For example, a report prepared for the Department of Housing and Urban Develop-

Ment and issued in 1976 noted that "coordination between Community Development

and Manpower, was least evident..." in the sixteen cities where the research

team conducted cafe studies (See HUD, Community, Economic, and Manpower

....._pcageilectiy.onI.SDevelomentLinlummaand'Analsis, 1976.) The evaluation

*of a ten city demonstration program, known as the Community Economic Develop-
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ment Program, concluded that "most of the cities were unsuccessful in their

efforts to integrate the Comprehensive Employment and Training Act into the

economic_development_prozeSs, although_several_cities took:promiSing_first_

steps.'" (See HUD, Evaluation of the Community Economic Development Program:

Long Term Evaluation and Final Report, June 30, 1980.)

Previous studies of attempts to link local employment and training

programs,and economic development programs pointed' to the lack of coordination

at the. federa4..level as a major impediment. With Employment Initiatives in

place and with special demonstration project funds, the TJDP sites

would have a unique oppOrtunity to develop.inter-program linkages in a

supportive federal policy environment.

The Employment Initiatives program, however, was not aggressively

pushed by the Carter Administration. Procedures for implementing interagency

agreements and'Employment Plans were not even issued until March 1980--a year

after the original program announcement and about the same time that TJDP-sites
0

.,got underway: :Coordination among agencies at the federal level was difficult.

Federal Regional Councils' did not,begin training sessions for local employment

and training staffs until late 1980. A study conducted by the U.S. Conference

of Mayors found that "information about'Emp.loyment
Initiatives had not been fully

communicated by the Department of Labor to prime sponsors" and reported that the

Federal Regional Councils had not notified prime sponsors, of economic development

funding activities or the reporting requirements necessary for Employment Plans.

TJDP,staff also complained that many federal
regional officials were not aware

of or supportive of TJDP's



TJDP was continued under the Reagan Administration. Emphasis on the

Employment Initiatives program from the national level diminished,however.

Thus, at no time during the history of TJDP did local officials enjoy the

full support of participating, federal agencies. TJDP sites were left to

follow their own paths. They could not expect, and did not receive, explicit

support from federal government agencies. For example, several federal agenci s

did not follow through with regulationsLthat would have supported local TJDP

efforts. TJDP was not'an important component of a nationwide job targeting'

, .

policy, as had been envisioned, but ar. isolated demcnstration program. Local

demonstration managers had to rely on their own efforts to resolve problems Of

interagency coordination for job and business targeting. Diminished federal

support for TJDP did not destroy the demonstation effort, but the context in

which it was'implemented changed substantially from the one envisioned by the

demonstration's planners.

Scope aneObjectives of the Evaluation

In order to document andanalyze the TJDP experience, the Interagency

Monitoring Board awarded an evaluation contract to Rutgers--The State Univer-

sity of New Jersey, after a competitive selection process. Our evaluation had

two principal goals:

to assess TJDp's progress in all fourteen communities, and

to disseminate useful information to TJDP grantees during the

demonstration periOd andto other federal,,state, and loyal officials

at the end of the demonstration..

The assessment of TJDP was designed to measure,and:explain performance on the

demonstration's goals within each coMmunity and comparatively. The Case Studies

of TJDP sites describe, analyze, and explain the progress of the sites in

achieving national objectives as.well as their unique local objectives.

This Comparative Analysis examines the performanCe of the fourteen sites
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tc.

on 'TJDP. central goals: (1) obtaining jobs for economically disadvantaged

people from economic development projects; (2) capturing spin-off business
, .

opportunities for small, women%s and minority businesses; and (3) improving

the coordination of employment and training programs with economic and corn-

s.

mUnity development programs to achieve the first two objectives. Although

the remainder of this report will address each of these objectives in detail,

a brief overview of them, our evaluation strategy, and the data base for

Our analysis provided here.

Targeting Job's for the economically Disadvantaged

Federal, state, and local economic development programs offer a variety

of incentives to .private sector irms, including guaranteed ,a.nd low-interest

loans, tax abatements, industrial revenue.bonds, and infrastructure improve-

ments. Common to all these forms of assistance is the hope that they will .

lead to the creation of additional jobs in the community where the aid is

provided. Employment and training agencies offer a host of programs for low-

4

income and unemployed individuals. Whether the service is on-the-job training,

vocational training in the classroom, or job search assistance, employment and

training programs are intended to help make the unemployed people more cOm-

petitive in the.labor market and help them find unsubsidized employment.

The fundamental purposeOf,the Targe4gid Jobs Demonstration Program (and

the one to which most TJDP grantees devoted the bulk of their energies) was to

develop strategies. and techniques throUgh which employers who benefit from

economic development programs would be induced to hire economically disadvantaged-
,

people engaged in CETA programs. Given that economic development projects will

produce some private sector jobs, it was hoped that TJDP would increase the

2 4
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flow of low-income people into those positions. Consequently, a mejoi focus

of our report will be describing the extent to which the TJDP sites succeeded

in achieving this objective.

Targeting Spin-off Business Oboortunitips
1-

Federally-funded economic, development projects generate spin -off business

opportunities,,ranging from small contracts for building materials to large

contracts fSr water and sewer lines. The opportunities may

be long term, such as supplying linen for a new hOtel,or short

term, such as hauling debris away from the construction site. when the business

v.

opportunities are smell and manageable, they may be particularly important

to small, womes and minority bUsinesefirms because they provide a chance

.to build capital and 4perience.

An objective of the Targeted Jobs Demonstration Program wasoto increase

the amount of spin -off business opportunities that small and minority

entrepreneurs receive from federally- funded, economic development projects.

Several TJDPs4es proposed methos through which tne flow of these business

fC
,oppOrtunities might increase over expected levels in their community. several

strategies were proposed.. Some sites designed programs that would help small,

women's and minority -owned businesses complete for business opportunities.

The typical approach was to upgrade the management skills of the firms or

provide them with information abo business opportunities. Other approaches

called fOAhe'estiblishment of city or county policies requiring that a

Minimum level of business opportunities be s4t aside for small, minority, and

women -owned businesses. Some sites combined the two approaches. Our report

will describe the approaches.utilized by the sites and assess their accomplishments.:



'dordinating Employment and Training Programs with Economid

Development Programs
P

In order to target jobs andepin-off business opportunities to economic-

ally disadvantaged people and to small and minority business, TJDP grantees

had to work with a range of gOvernMental programs ineauh community.

The typical community houses a. vast array of programs, including a CETA prime
Jan R

0

sponsor, a Private Industry Council, numerous etploymeht and training sub-

.

.

contractors, Offices of. Minority'Development Assistance,other small and minority.
.

business management assistance agencies, and several local, state, and feder-,. .

ally financed economic development organizations: At minimum, a TJDP staff

would'have to be informed out, the progress of economio development applica-.

tions and projects so that ,u and business opportunities could b /'identified

in a timely manner. Cooperative efforts would b5 reguiredcpf employment and

training. staffs and economic development staffs. In one way or another, the

TJDP sites had to coordinate ,the activities of separate organizations in order g

, to fulfill the objectives of the demonstration.

The,Targeted Jobs Demonstration Program was designed to enable fourteen
OP

communities to create and enhance local structures, procedures, and relation-

ships in order to improve linkages between the employment and training system

and the economic development system. Governmental organizations concerned

.
with these two purposes have varying objectives, but they are complementary..

Nevertheless,' it was clear that new relationships would have to be established

. in most communities. Therefore, our report will describe .and explain .the

success of.TJDP in stimulating andinstitutionalizing imprOved coordination .

fdr job and business targeting..

26
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Evaluation Strategy

Our eValuation'of TJDP involves three components.First, the overall performance

of the fourteen sites on the demonstration's three objectives will be described

in detail.. In each of the chapters that-folloWs specific criteria for measur-

ing, TJDP's objectives are elaborated.and the sites' performance. are reported

and compared. Second, we will attempt to explain the degree of progress on

these performance measures. We shall pay_particularattention to distinguish-''

ing between the influenceTof environmental:or contextual variables, over which

the TJDP staff had littleor no influence, and the influence of the local

process, over which the TJDP staff and senior administrators had more, control.

Third, we'shill assess the performanceof the sites in comparison with the

condititne in the site prior to TJDP', the objectives stated in their proposals

to the Interagndy Monitoring. Board, and with available data on job targeting

. in other communities.

Data Base. The description, explanation, and assessment of TJDP are based

on a sizeable data base assembled through three waves of field research visits,

information submitted by the TJDP sites, and data on comparable

projects in other communities. The first round of field research, conducted in

April and May of 1981, examined .the.pre-TJDP environment and assessed progress

towards the demonstration's objectives during TJDP's first year. The second

round, completed during. October and November of 1981,inVestigated'the progress
. . ;

of the sites during the previous six monthS and the reaction of employers to the

-services and objectives of TJDP. The third and final round of research, carried

out in May and June of 1982, 'continued our examination of TJDP site performance,

and alSo analyzed the extent to which the efforts undertaken during the' demonstra--
.sals
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tion might survive beyond the demonstration's ending date. The researcn staff spent

147 person days in the field or approximately ten and onehalf days per site,

In addition, the Director and Associate Director made at least one trip to

each of the twelve TJDP sites where they were not conducting the case

study.

In order to facilitate comparative assessments, our staff employed an

extensive set of common questions and data, collection routines. The ent!,re

evaluation ataff assembled for two days prior to the first and third rounds

of research and all but four of the staff met prior to the second wave of

research in order to ensure common understandings of key concepts and uniform

approaches for the evaluation. A written report summarizing the research

findings was prepared by the field research associates using a common format.

The first. set of fourteen reports was submitted to the Interagency Monitoring

Board in July 1981. Fourteen Case Studies, based on all three field, visits,

were submitted to the IMB in September 1982, after undergoing careful review

by the central staff. 'The staff at the TJDP sites were also invited to comment

on the Case Study and their suggestions were considered in making

revisions.

Our primary source of,information on TJDP consists of a larger number of

structured interviews conducted by the Rutgers staff with people involved in and

knowledgeable about TJDP, previous related efforts,, and employment and training

and economic development projects in.general. Overall, 457 people were inter-

viewed.during the three rounds of research, some of them several times. Those

.
interviewed included TJDP staff,'elected officials, senior aides to elected.

officials, staff from CETA organizations and Private Industry Councils, and the

staff of economic and community development, small and minority business

28



development, and planning agencies. Interviews were held with 55 employers

and a structured survey was conducted with 81 private employers. Numerous

telephone calls were made before and after field visits to fill in details and

to check on factual statements.

Local document's were also consulted in the preparation of this report.

The evaluation team reviewed the TJDP site proposal, the grptees' quarterly

and final progress reports, and other TJDP staff memoranda and reports.

Most of the sites supplied Quarterly Jobs-Related Activity Reports,

required by the Interagency Monitoring Board for the first time in the fall

of 1981. These special reports were necessary because job placement records

a

were found to be erratic or non-existent during the first wave of field

research.

Finally, we collected information on comparable programs within the

TJDP communities and in other communities in order to assess the

value of the TJDP enterprise. Specifically, TJDP job,placement performance

was compared with the performance of local employment and training organiza-

tions and with data on the'placement of CETA-eligibles in econothic, development

projects in other cities.

Organization of the Report

OUr report is divided into six chapters. Chapter II summarizes some

of the central findings from the Baseline Analysis of the TJDP site, offers

an overview of the fourteen communities participating in the demonstration, and

discusses the major contextual issues that influenced the majority of the

demonstration programs. Chapter. III discusses the job targeting,strategies

5.
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utilized in.the TJDP sites and examines the number and quality of job

placements obtained through TJDP. Chapter IV describes and evaluates

business assistance services provided. by TJDP staff for small and minority

firms. Chapter V examines inter-agency and intra-agency coordination under

TJDP, compares it with progress made before the grant began, and discusses

the program's enduring effects. The final chapter offers an overall assess-

rent ofTJDP4s accomplishments and suggests some important lessons about

program approaches.
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CHAPTER II: OVERVIEW OF THE TJDP SITES AND THE DEMONSTRATION CONTEXT

This chapter describes the conditions that existed in the sites before

T4DF, provides an overview of the fourteen demonstration. sites and their

staffing patterns, and discUsSes the context in which TJDP evolved between

March 1980 and September 1982.

Baseline Analysis

PriOr. to TJDP, most of the fourteen communities were not actively.

pursuing TJDP-related goals. Only six of the sites had experimented with

.targeting jobs from economic development projects to lbw-income residents.

,Regular procedures for such efforts were absent in all but one site--

Portland, Oregon--and even there the procedures.had not been institutionalized.

Little or no information exists on the actual numbe*of jobs that economically

disadvantaged people obtained from federal economic development projects in

the TJDP sites prior to the demonstration. The absence of data reflects-

the low priority afforded to job targeting. It also creates

serious, obstacleslor meaningful comparisons with performance during the

TJDP period. Local respondents generally believe ;that low-income people

obtained very few of the jobs from federally assisted economic development

investments.

Four communities attempted to capture spin-off business opportunities

from economic development projects for small and minority business prior to

TJDP. Business development services, which might lead indirectly to increased

-Opportunitif&Y-Small. and minority entrepreneurs, were generally

available in most communities, but they were not reserved exclusively for the

'targeted firms. Although evidence of the business targeting efforts before.
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TJDP was limited, activity in this sphere exceeded the pre-TJDP efforts

to.target jobs.

Economic development, employment and training, and business assistance

agencies rarely coordinated with one another prior to TJDP. Informal infor-

mation sharing about economic development projectS had occurred in many

communities but none engaged in regular j6int.planning and project implemen-

tation. In sum, the pre-TJDP landsCape was nearly devoid of the.typeS of

activities initiated which the demonstration'grant was supp6sed to initiate.

Overview of the Demonstration Sites

The organizational status; staffing, timing, spending patterns; and

population of the demonstration sites are summarized in Figure I. Several

general observations are noteworthy.

1. The fourteen grantees were a diverse group. They ranged in size

from New York City with over seven million people to Metcalfe, Mississippi,.

with less than 1,500 residents. At the beginning of the demonstration,unemploy-

ment rates varied across the sites from highs in the Blackfeet Tribe and

Metcalfe at 35 percent and 32 percent respectively, to lows in Portland,

Oregon. and Seattle, Washington of 5.4 percent and 5.2 percent respectively.-

(See Table I, 'page 23.)

2. Ten of the fourteen communities started their grants roughly on time,

around March 1980. Four grantees experienced significant delays in initiating. their

demonstration projects. Milwaukee started in October 1980 when the local

Private Industry'Council (PIC) accepted the grant. Resignations of key

staff, a city hiring freeze, and slow progress in getting their PIC organized

combined to delay TJDP in Paterson.for over 10 months so that it did not begin
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FIGURE I: OVERVIEW OF TJDP DEMONSTRATION SITES AS OF MAY 1982

TJDP Sites Approximate

(1980 Population) Date

Approximate'.

Ending Date

.Number of Positions and Size, of Percent of Grant Expended

Organizational Location Grant 5/31/81 10/31/81 5/31/82

Buffalo/Erie

County NY

(357,870)

-Genesee

County, MI

(950,999)

Lynn, MA

(781299)

Metcalfe, MS

(1,350)

June 1980

May 1980

April 1980

June 1981

Sept. 1982

April .1982

April 1982

Sept. 1982

1 position in Buffalo/

. Erie County PIC

2 positions in Div. of

Community Development

.3/4 position in Genesee-

, Flint CETA consortium'

2 positions in Genesee

County' Metropolitan

Planning Commission
.

Employees in Genesee

_County Economic Devel-

opmenliv. and Flint

EconoMic Development

Comm. are paid for time

devoted to TJDP

All staff with Lynn

office of Economic Dev-

elopment(0ED)

2 positions'lodated at

OED

2 positions located at

TJDP Div. offices

3 positions in the

Mississippi Action for

Community Education

Headquarters/Greenville

2 positions in Metcalfe

City Hall

$1971000

$197,000

$197,00Q

$1471000

20%

or.

50%

94%

30%

75%

75%

25%

37%

85%

100%

75%



FIGURE OVERVIEW OF TJDJ DEMONSTRATION SITES AS OF MAY 1982(continued)

TJDP SITES Approximate

(1980 Population) Starting Date

Milwaukee; WI Oct. 1980

(633)000)

Montanawide

(Blackfeet

Tribe)

(25,922)

New York City,

NY

(7,071,030)

Paterson, NJ

(137,970)

Philadelphia,

PA

(11751,780)

April 1980

April 1980

Feb. 1981

March 1980.

Approximate

Ending Date

Number of Positions and Size Of Percent of Grant Expended

Organizational Location Grant 5/31/81 10/31/81 5/31/82

Sept. 1982

July 1982

April 1982,

Sept. 1982

April 1982

1/2 position in Milwau-

kee PIC

1 position in Metropo-

litan Milwaukee Assoc,

of Commerce ,

1 position in Milwau-

kee Dept. of City

Development

3 1/2 positions with

Montana TJDP Inc.

2 positions with NYC-

PIC:

1 position located at

PIC and

1 position located at

Economic Capital Corp.

4 positions in Paterson

PIC

3 positions in Phila-

delphia PIC,

$188,000

$188,000

$197,000

$187,000

$169,000

26%

50%

50%

11%

50%

55%

60%

75%

18%

66%

83%

86%

95%

69%

99%



FIGURE I:1°VERVtEW OF TJDP DEMONSTRATION SITES AS OF MAY 1982 (continued)

TJDP Sites Approximate Approximate Number of Positions and Size of Percent of Grant Expended

(1980 Population) Starting Date Ending Date 'Organizational Location Grant 5/31/81 10/31/81 5/31/82

Portland, ME

(6,530)

Portland, OR

(366,000)

San Antonio,

TX

(785,410)

t

Seattle, WA

(493,846)

Wilmington,

DE

(75,000)

May 1986

March 1980

July 1981

Feb. 1980

June 1980

Sept. 1982'

Sept. 1982

Sept. 1982

April 1982

Sept. 1982

3 1/2 positions in Port-

land EMployment & Train-

ing Dept, ,Health &

Social Services Dept.

1/2 position.in City's

fiscal. dept.

3 positions in Portland,

Training and Employment

:Division

1 position in City Dept.

of Equal Opportunity

1 position in City Dept.

of Purchasing

1/2 position in City

Dept. of Employment and

Economic Development

2 1/2 positions in City

Dept. of Community Dev.

2 positions

Economic Development

Division of the City,

Department Of Planning

$186,000

$197,000

$147,000

°

$197,000

$ 82,000

32%

35%

-0-

25%

25%

...--...----........

64%

65%

3%

67%

47%

)

82%

90%

27%

80%.

75.2%

.
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operation until February 1981. San Antonio and Metcalfe did not launch

their TJDPTJDP projects until the summer of 1981 - -over a year aftgr they wee

supposed to begin. San Antonio was slowed' by disagreements among the citylfs

political leaders over whether the goals embodied in TJDP were worthwhile.

A

During this debate the city council was unwilling to accept the dem stra-

tion funds from the federal government. The grant was finally approe4:by the

council in early July 1981, however, the project did not gather much momentum

until the fail of 1981. Metcalfe was tardy in getting under because they

were unable to hire TJDP staff in an expedlitiouS manner. With no one

paying attention to TJDP's objectives, progress stood still

unti]! June when a director took over but 'he did not gpt the program

est lished until early fall, when four additional staffers were appointed.

3. Four of the sites completed their activities by April 1982, one

finished in July, and the rest closed dovihgtheir grants in September 1982.

Ten sites delayed their expected completion dates because of slow expenditures

of roject funds. The average length of the demonstrations was slightly over

years. Metcalfe and San Antonio operated their projects for slightly over ,

a year; Seattle and Portland, Oregon ran their demonstrationsfortwo and one-

half years. At least nine sites expect to continue some coordination activity,

with other federal or local resources.

4. There were, two pattetns for staffing =SDP in the fourteen sites.

Eight communities located all TJDP staff in one host agency. Six sprinkled'

TJDP staff around two or more agencies. The typical TJDP site employed about

three staff members. Nationwide. there were.about fortx-fiire people engaged

principally:in TJDP activities at the height of the'demonstration. Many other

people from employment and traininCa4enCies and economic' develol5ment organiza-
.

.ions were indirectly involved in projects stimulated by TJDP staff.

)
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5. Staff turnover occurred in ten of the fourteen sites during the

demonstration. The original TJDP staff director left the demonstration

at the end of the first year of the demonstration in Seattle and in

41.

Portland, Maine, and towards the end of the Genesee County project.:.

Key staff also left Genesee, New York 'City, yaterson, and
)Seattle during

the grant.

5. The lead administrative agency for TJDP was either the Private Industry
4

Council or the CETA_Rrime sponsor in six of the demonstration bites. Three

Projects were managed by offices of economic development; another two were

handled,by planning commissions. Mortanawide and Metcalfe were operated by

private non-profit"organizations other than the local Private Indu;try,CounCil.

San 'Antonio's program ,was administered, by a combined economic development

and employment department in city. government. ,

7. The rate of program expenditures fell behind anticipated levels in

'many sites. By the end'of our first round of research, in 4May. 1981, only four

. -
sites.had spent half of their demonstration funds. SpeAding increjaSed during

TJDP's second year; ten or twelve sites will spend their full allocation. It

does not. appear possible'for Buffalo or San Antonio tO'exhaust their monies
. .

during the demonstration period.

The Nature.Of-TJDPand'Its Environment

Before .discussing Program performance, it is important to con-
_

sider the natute of the demonstration and the environment in which it functioned.

1

These.contextual.variables help establish appropriate expectations for.TJDP's

performance.

40.
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The Nature of TJDP

TJDP was an ambitious experimental program designed to stimulate in-

creased employment and business opportunities for minorities, and low-income

groups from economic development projects.. Nothing quite like it had been

tried before. Its.focus on targeting Specific projects for their jobs.and

business opportunities' set TJDP apart from previous efforts to effect better
.

linkages among employment and'training and economic development agencies. It

also made TJDP.different from ongoing programs for employment and training and

small and minority business development assistance.

EaCh TJDP-site received' a modest grant'for,a two year period during which

they could test the new policy. ideas embodied by the demonstration.- The

demonstration's objectives had no legislative or regulatory mandate, nor did

local staff have federal authority to impose job and business targeting objec-

tives on federal, state, or local-economic development projects in their com-
.

munities.There was no continuing:federal presence upon which local TJDP staff

could lean. Consequently, TJDP staff were left to fend for.themielves. The

demonstration's success would be largely determined by the staff's ability to
. .

persuade others that TJDP's job-and business targeting ideas were worthwhile

and onethe degree of Boca' political support for these ideas.

The innovative nature of TJDP caused delays and.implementation problems.

=DP staff used Much of the grant period going through the iterative process

df trial and error. They spent months trying to develop workable procedures

- .

for.negotiating with private fiimst made many fruitless contacts with firms

that. subsequently produced no new jobs, and found that many economic development

projects were-cancelled after time- consuming and successful negotiations for
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jobs and business targeting were complete. They waited for a long time,

sometimes in vain, for'their efforts to produce concrete results.

Given the obstacles inherent in TJDP, it is not surprising that most

sites did not reach full stride with their demonstration projects until

the second year of funding or that several sites never attained stability

or successful procedures. More disappointing, however, was the approach taken

by four communities--Buffalo, Metcalfe,Milwaukee, and Paterson--that simply decided
: - -

to i4nore TJDP's central purpose. Instead of working toward the demonstration's

goals, they sought jobs and businesS opportunities from all private sector_

firms in their communities, regardless of whether they had received economic

development assistance or not. These "non-targeting" communities showed

little or no interest in the project targeting concept; rather they absorbed

TJDP into ongoing programs of economic development and employment and training

assistance. While thelemay have achieved other worthwhile objectives, these

sites contributed little to our understanding of TJDP's objectives.

TJDP4s Environment

Two environmental factors over which the TJDP staff had little or no

control seriously undermined the demonstration project. The first of these

was the difficulty of mounting a new initiative during a period of declining

budgetary resources it the federal, state, and local levels, and the accompany-

ing uncertainty caused by such Changes. Federal funding for employment and

training programs and for economic development, projects was substantially

reduced during the demonstration period. As a result, opportunities for
.

targeting enterprises were curtailed. TJDP staff also had to cope with

unprecedented turmoil, in both the employment and training, and economic develop-

4
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ment fields. The decline of CETA funding, the anticipation of major CETA

reforMs, and the elimination of Public Service Employment and other programs,

created enormous problems for TJDP, which was tied directly or indirectly to

CETA or PIC agencies.. Some competent-Staffers associated .with TJDP fled the

system in search of more secure livelihoods; CETA prime sponsors and PICs

battled over shrunken' resources; and remaining staff found themselves. challenged

to convince private. employers and, other governmental
employees that they would

be around long enough to deliver on their promises. It is hard to imagine

an environment more hostile to innovation.

TJDP was also hurt by the economic recession. Depressed economic con--

ditions, evident in all TJDP sites, made job And business targeting extremely

difficUlt. (See Table I.) Many sites' economies went from bad to worse; otherS

went from good to bad. For example, the unemployment rates rose from 'the

5 percent range to 10 percent-in Seattle and Portland, Oregon; Genesee County's

unemployment rose from 17.5 percent to 23 percent, and so on. -The fLtering

economy delayed economic development projeCts and hiring decisions, made

private employers less willing to take risks with unproven workers, eliminated

.construction jobs in areaswhere union construction workers' unemployment

ran high, and depressed the morale of TJDP staff and their.colleagues in employ-

ment and training and economic development agencies. The economy made TJDP

more difficult to implement and clearly depressed program performance. TJDP

was simply overwhelmed bythe problems of the national and local economy.

Despite this hostile environment, TJDP survived and even made Progress'in-

several communities. The accomplishments 'of these communities must be viewed, as

remarkable given the...difficult tasks inherent in the demonstration and the
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Table I: UNEMPLOYMENT RATES IN THE TJDP SITES,AT THE t

BEGINNING AND END OF. THE DEMONSTRATION PERIOD
(in percent)

Sites Beginning
of TJDP

End of
TJDP

Buffalo/Erie 9.6 11.6
County

Genesee 17.5 23;0

Lynn 6.0 ,8.1.

Metcalfe 32.0 -- *

Milwaukee 7.9 .
9.9

Montana 35.0 40.0

New York City 7.5 9.0

Paterson 13.3 15.4

Philadelphia 7.8 9.1

Portland, ME 5.7 7.7

Portland, OR. 5.4 10.0:

San Antonio 6.8 7.0

Seattle 5.2 10.0

Wilmington
.

10.0 13.7

* An estimate was not available, but the unemployment rate
probably increased somewhat.

Source: U.S. Department of Labor, Bureau of Labor Statistics.
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environment in which it operated. Correspondingly, the poor performance of some

TJDP sites'is'explained, in large part,by the nature of TJDP and the budgetary

problems and, economic conditions that existed during the demonstration period.
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CHAPTER III: JOB OPPORTUNITIES UNDER TJDP

The TJDP sites received special funds to answer a novel and diffiCult question:
I

can. local officials increase the number of.jobs that economically disadvantaged

people obtain from 'federally assisted economic development projects? His-

torically, economic development program's that create jobs and employment and

training programs that prepare people for private sector employment have

operated in isolation from one another. Our Baseline Analysis of the TJDP

_
_ experimented

sites-revealed that prior to TJDP, only Portland, Oregon-dad -With

a job targeting strategy. Moreover, no baseline data existed on the number of

economic development jobs that were going to CETAeligibles-.prior-to-7TJDPIThe

notion that local officials should attempt to leverage jobs for the economically'

disadvantaged from economic development projects was not on the LOcal political

agenda before TJDP.

Though the idea of negotiating with private'etployers to obtain benefits-
r

for low-inedme groups seems simple, our analysis of TJDP clearly demonstrates

. _ .
,

that accomplishing positive. results is very

with, the demonstration project was.initiated under the Carter Administration,

which espoused.targeted economic. development strategies. TJDP was to be a

component of the nationwide EmploYMent Initiatives program. Rhetorically, at

least, the federal government fully supported the goals Of job targeting and

thus TJDP.

--
With Employment Initiatives merely a dim memory, the TJDP sites were left

to determine their own paths. Given the fluid national policy environment,

is not surprising that the sites held widely different interpretations of

and commitments to the original TJDP concept of job targeting: Ten of the

fourteen sites attempted to develop new policies and practices emphasizing

job targeting, but these ranged from exhortations that employers should cooperate

46
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with CETA agenciesto city. council ordinances mandating agreements between

publicly- assisted private employers and the CETA agency. In most of the

demonstration sites, TJDP was interpreted to 'mean that local eMployment and

training agencies should somehow link their programs with economic development

assistance, In short, most sites had no intention of negotiating' with firms

-to-reach legally-binding agreements through which firms would hire the dis-

advantaged. Rather, they. jointly packaged economic development incentives with

employment and training incentives. EcOnomic developmentprograms were-used

as a means for getting the CETA client's foot in the door. The weakest of

these approaches could fairly be characterized as "a 'little carrot and no

stick."

An equally significant finding from the research was that four of the

sites--Buffalo, Metcalfe, Milwaukee, and Paterson-- did not even attempt

__L______to_carry_otit the TJDP doncept. Instead, they absorbed the demonstration pro-

--------

ject Into programs, of general employment and training services. TOW was

virtually indistinguishable from the organization in which it was located.

Given the grantees divergent strategieS.and the'fact that several

grantees did not even.attempt to target jobs from economic development projects,

it is difficult to apply . uniform criteria' for comparing and evaluating

TJDP performance. The demonstration sites deliberately chose different

yardsticks for themselves. Communities that targeted jobs had different

objectives and orientations'than those that did not target jobs. Some sites

concentrated on developing enduring mechanism's that would produce high quality

jobs for the CETA - eligible individuals; others
tried to generate rapidly a

large number of Secondary labor market jobs. The former sites thought
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that they should be judged not by the number of placements, produced during

a short-lived demOnstration, but by.the quality of their process. The

latter sites felt that.job quality should not be an issue because obtaining

any job for'an unemployed person is an achievement.. The sites that did not

target jobs maintained that job leveraging was inappropriate for their com-

munity because they could not afford to anger potential employers with addi-

tional requirements.

We used two methods for evaluating the job opportunities objectives.

Each site was evaluated by a Field Research Associate on the basisof what

the site actually accomplished. These judgments are reflected in thorough

Case_Studies of each community. The sites were also evaluated according'tb

criteria that reflect'the central'policy questions in TJDP:doqs job targeting

work, and, if so., what are the most effective approachet? TJDP was a special

demonstration program designed.to provide information about the effectiveness

of .a general strategy--job targeting for the economically disadvantaged.

Having chosen the TJDP job targeting concept as the guiding, principle

for our comparative evaluation, we nevertheless used multiple indiCators of

progress towards this goal. Consequently, this chapter describeS and

.analyzes the job opportunities component of the demonstration according to

fair criteria:,

the development of effective job targeting strategies;'.

the number of jobs obtained by.CETA-eligible individuals due to TJDP;

the quality of jobs obtained by CETA-eligible individuals; and,

the extent to which the TJDP strategy has altered,the normal

hiring .patterns of.private firms or the flow of job opportunities

for the economically disadvantaged.

4°
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In addition, we compared TJDP's performance with the sites' stated objectives

from their proposal, with job placement by CETA and PIC agencies

in the TJDP sites, and with data on the employment of economically disadvantaged

people in federally assisted economic development projects. Overall, the four

assessment criteria, when combined with our comparative information, offer

varying perspectives on TJDP performance and a comprehensive evaluation

of the job opportunities objective of the demOnstration.

The data base.for.our evaluation is derived froth four sources: interviews

with TJDP staff, professionals in employment and training and economic develop-

ment agencies, and, where appropriate, elected officials or their principal

aides; Quarterly Jobs -Related Activity Reports submitted by the grantees;interviews

and structured surveys with 136 employers across the fourteen sites who had either

'hired or agreed' to hire
people,through TJDP or who had received economic development]

assistance; and data from thct.. U.S. Departmentof Housing and Urban Development on 'the'

Y

characteristics of people hired by employers assisted under the Urban DeVelop-

ment Action Grant PrograM. One data..source.that we had hoped to mine simply

did not-exist; there was no systeMatic evidence on the characteristics of

people hired under federally assisted economic development projects in these

communities prior 'to or during TJDP. In order to judge whether TJDP made a difference'

in .the hiring of economically disadvantaged people,..we shall rely on the

!

reportsof the' TJDP .staff and the responses of the employers we surveyed.

Developing Effective Job Targeting Strategies

The first criterion for assessing the jliallb opportunities Objective is the

extent to which the Community implemented an effective strategy for targeting

jobs for the economically
disadvantaged from economic development projects.

49
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The ability of the local community to institute effective policies and

'procedures is particularly important given the nature of the demonstration

project. Job targeting by its very nature is bouAd to be a difficult:and

.

protracted process. It not only involves getting two or. more local agencies

to work with one another, butalso requires changes in agency priorities.

Though the demonstration projects are short-lived, lasting impacts could be

significant if procedures were established and institutionalized; Finally,

because many economic development projects take years to bring to completion,

an exclusive focus on "jobs produced during the demonstration period" is

unfair and shortsighted. A thorough and assessment of TJDP must consider

the potential for long-term ytitutional change by examining the local job

targeting strategy.

What are the elements that must be brought together to form an effective

job targeting strategy? In our view, the most,effective strategy would consist

of six. elements:

a job targeting policy,

supportive agency procedures,

o direct and early negotiations with employers that produce hiring

agreements,

o careful employee ,screening and timely referrals,

my monitoring procedures4.and,

enforcement mechanisms that can be imposed on the private firms if

they refuse to honor hiring agreements.

Together these elements constitute a. comprehensive job targeting strategy, an

"ideal type" that any Community wishing to carry out TjDP's job targeting goals

would have to *approximate. Each of these criterion for effectiveness will.be

cfdiScussed briefly; then,-TJDP sites will be assesse in relation to them;
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1. A policy supporting job targeting. In order to have a successful

job targeting trategy a community should develop policy statements that

require private firms receiving economic development assistance to enter

into hiring agreements with the city or, county economic deelopment and

employment and training agehcies. Short of requirements, a city or county

policy statement should at least endorse the concept of job targeting and

encourage its use.

Some federal economic development programs, suchas Urban Development

Action Grants. (UDAGs), contain language in their statutes that

could be used to promote job targeting that promises tangible

benefit for low- and moderate-income residents. Such federal guidelines-

were usef U 'in tiites'because local officials could point .to federal

mandates a \a justification for insisting that low-income people should benefit

from economic\development projects. In the long run, however, reliance on

general federal Policy statements did not carry-the job targeting approach Very,

far. Local policy\support was essen:71al.

2. Agency procedures that'support-lob-targetinq.
Regardless of the type

of policy statement adopted by the community's policy-making bodies, economic

development and,employment and training agencies need concrete procedures to

.make job targeting work. Procedures for identifying'economic

development
Opportunities-must\be created sO that coordinated approaches can

be made. Also, job targeting policy statements need not precede other.agency

actions designed to encourage job targeting: It may take a tommunity. several

years toreach a consensus over job targeting policies. The experience and
o

confidence gained through less formal,\but meaningful agency policies may
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foster agreement among the community's political leaders that job targeting

is both desirable and workable. For example. New York City's political

leaders' have adopted no formal poliey-stateMenta, yet-the City's Economic

Capital Corporation, which administers UDAGs and RevolVing Loan Funds, requires

hiring agreements of most grant or loan applicants.

3. Direct negotiations between the employer and the city/county agency

at an earl sta e in the economic develo ment rocess. The private firm

.seeking economic development assistance must be contacted early in the develop7

ment process so that the receipt of aid and the commitment to hire low-income

people are directly linked with one another. The provision of low-interest

loans, grants, and other public assistance can be used as an incentive to gain .

s
concessions from the private firm, but if conversations about hiring the

disadvantagedtare'postpOned until a later time, the ability to negotiate for

job opportunities is diminished and the private firm is encouraged. to-treat

such' discussions lightly.

Agencies that train.andrefer economically disadvantaged clients to the
o

private. firm,including.orgenized.labor unions in some cases, should be directly

.engaged in the negotiation process with the principals of the firms. The agency

representatives should be there to describe the characteristics of the CETA

population and explain the range of services their agency offers and .also so that

they fully understand 'the needs of the employer. During the negotiation's "they

should review the hiring needs of the employer ,and agree on realistic and accurate

projections of the number, types, and timing of jobs that will be Created through

the economic development- investment.

Finally, the agreement worked outbetween the agency and the private firm

shOuld be carefully discussed and clearly understood. Each party should



understand what it has committed to and when it will be expected to

deliver.

4. Careful employee screening and timely referrali.. If private firms

agree to hire CETA-eligibles; the employment and training agencies, must be

prepared to fulfill their part of the bargain. When employers request workers,

the agency must supply an adequate number of qualified applicant's in a timely 4

manner. Hiring decisions rest with the employer, but the agencies must supply

people .that meet the minimum specifications of the private firm.

5. Procedures f'cir monitoring hiring agreements. The government agency

responsible for.the hiring agreement should monitor the progress of the

economic development project and the private, employers who agree to hire low-'

income residents. Because the interval between the hiring agreement and

actual hiring may be many . months, the local agencies must monitor the

project's progress, in order to dedtermine when to make referrals, whether the

terms of the hiring agreement are being fulfilled, and, if not, what problems
)

led to non-compliance.

6. Enforcement mechanisms should be available if-private firms refuse

to carryoui,the terms of the hiring agreement.. In most cases, disagreements

between the employer and the government agency can be resolved through dis-

mission. However, when an employer clearly refuses to honor hiring agree-:

ments and/or makes it impossible for the agreement to work, the city orcounty

should have sanctions available. For example, they should be able to:call a

.

loan due, or reimpose taxes, or revoke a loan guarantee. The local government

needs to have a "stick" that can be wielded when necessary.

These six Criteria for an effective job.targeting strategy are demanding.
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In order to be most effective, a large number of'conditions
(
must be met.

.
.

. ,

Several contacts over an extended period of time will take place between the

governmental agency. and'the employeri.hiring agreements must be carefully
- ,

negotiated by people who are knowledgeable and flexible, yet f rm. If the

--
pagency does npt.fulfill its responsibilities at any oint in the process,

the ultimate value of.the enterprise will be reduced. It is a lengthy and

complicated process with many opportunities fdr missteps.

Figure II summarizes-our evaluation of the fourteen demon4tration
6

sites' job targeting strategies. In reaching__ overall charactetizations of

their performance, we considered'(1) whether the job targeting-criterion was

present (e.g. did the site have a job targeting policy or not?) and (2) how

well the.eleTentWafunctioning (e.g.wasthe policy strong, Moderate,' weak,.

or absent.)

I

Based on our analysis,.ve.grouped the sites'strategies in fivecategories:

.,excellent, good, fair, poor, and absent. Portland, Oregon head the only

excellent job targeting strategy. Lynn, New4 York City, Portland, Maine, and

Montanawide had good 'Strategies:. pair strategies existed in Genesee County and

Seattle.. Philadelphia, San Antonio, and Wilmington had.poor strategies. Buffalo/Erie

County, RetcaSte,'Milwaukee, and Paterson had no job targeting strategy, as-

we define it.

Portland, Oregon was 'rated excellent because of its strong policies,

procedures,-negotiating_processes, monitoring, and.potential enforcement Procedures..

Portland fully imilemented and institutionalized the original TJDP job target-

ingconcept. The provision of economic development assistance was used by_the

city's staff to lever jobs fOr CETA- eligible.residents. Portland pioneered-the

.

use of a.technigue known as the First Source Agreement in 1979. The First Source



FIGURE II; AN ASSESSMENT OF JOB TARGETING STRATEGIES IN THE TJDP SITES

Agency Negotiating Screening &

Sites Policy Procedures Process Referral Monitoring Enforcement Overall Assessment

Buffalo

Genesee

Lynn

Metcalfe
1

Milwaukee

Montanawide

New YOrk

Paterson

Philadelphia

Portland, ME

Portland, OR

San Antonio

Seattle

Wilmington

MON

Moderate Weak Weak Moderate None None

None Strong Moderate Weak Modeiate None

WM WM, MOM .M

iMm

Strong Strong Moderate Moderate Strong Strong

None Song Moderate Moderate Moderate None

Weak Moderate

Moderate Strona
;

Strong Strong

None Weak

Weak Moderate

Weak Weak

Ma
MN. MAN

Weak Weak Weak None

Moderate Weak Moderate None

Strong Strong Strong Strong

None Moderate Weak None

Weak Moderate Weak Wine

Weak None Weak 'None

Absent

Pair

Good

Absent

Absent

Good ,

Good

Absent

Poor

Good

Excellent

Poor .

Fair

Poor

1 These comM\inities did not attempt to implement the job targeting concept:, Job developers obtained

leads from economic development agencies, but after the aid had been granted to the firm,
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. Agreement is a legally binding agreement negotiated between the City's CETA

prime 'sponsor and private companies that obtain public assistance in the form

of low-interest loans, tax abatements, infrastructure improvements andso on.

In these agreements, the companies agree to use the CETA agency as their

firtt recrUiting.sourcelifor all jobs covered by the contract. Only if the

city is unable to supply adequate and qualified labor can the employer seek

employees elsewhere, but the hiring decision rests with the employer alone.

The agreements may last up to five years or more. The First Source

Agreement strategy was promulgated in various city planning documents

and supported by, two Mayoral administrations. Each agreement was

endorsed by city council ordinance, Strong agency prOcedures to'carry out the

policy were developed and strengthened during the demonstration period. Moni-

toring was accomplished' through quarterly hiring reports submitted by employers.

Enforcement procedures were available (though not invoked) whereby the city Or

the employer could request arbitration to resolve disagreements. Revocation of

a loan was available as a remedy for firms that refused to honor their'com-

mitments. In summary, Portland's First Source Agreement strategy was an

excellent one for achieving TJDP's objectives.

\Gbod, but incomplete strategies existed in Lynn, New. York City, Montanawide,

and Portland, Maine. Of thip group Montanawide and Portlan Maine had official

policies supporting job targeting; MontanaWide's was based cn tie sovereign

rights of Indian Tribes and on authority granted by federal legislation that

enables tribesto impose hiring quotas. Portland, Maines policy encouraged, but

did not require, employers to make an effort to cooperate in hiring CETA-eligible

individuals. All four communities had strong agency proced es that required

job targeting agreements. For example, New York City's Ecc4;mic Capital Cor-

poration almost always included a less detailed form of the 'First Source'Agree-
,

57
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ment used in Portland, Oregon in UDAG and Revolving Loan Fund deals. Lynn's

Economic Development Office required all applicants to work with the TJDP

office to target jobs for CETA-eligibles. Where these four communities fell.

short, however, was at the negotiating and follow-up stages of the process.

They had good procedures for getting low-income people into agreements with

firms assisted by economic development programs, but the agreements were

rather vague and they lacked methods that would ensure that the CETA-eligible

individuals were eventually hired.

Genesee and Seattle did a fair job of targeting positions for low-income

people. They had moderate to weak city and county policies about job target-

ing, weak procedures for cooperation ietween economic development

and CETA agencies and very ak negotiating processes. In Genesee County, for

instance, CETA agency personnel entered discussions with publicly assisted

firms after the economic development application was approved and even then

the firth was not required or expected 'to cooperate. Instead, economic develop-

ment staff with indifferent or hostile attitudeS toward CETA programs and

clients explained CETA services to the firm. If the firm was still

interested, a CETA staffer would then call on the employer. Private employers

in these two communities were not expected or even asked to hire CETA

as a condition for the receipt of economic development aid, nor was such a

quid pro quo implied in the discussions, as it was in Lynn and New York City,

Rather, CETA services were presented as, an additional benefit for the employer.

If the employer was
uninterested in CETA clients, the discussion ended there.

Genesee and Seattle had fragments of a job targeting strategy and good inten-

tions, but their procedures and policies never reached operational muturity.
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Three communities had poor job targeting strategies: Philadelphia,

San Antonio, IndWilmington. Each community made some:attempt to pull

together a policy, agency procedures, and methods for implementing the.TJDP

job targeting concept, but they were all rather' unsuccessful. San Antonio

was so late getting underway that it never really had time to implement a

thorough job targeting strategy and the staff's, energies were concentrated

more on carrying out the business opportunities objective of TJDP. Philadelphia

and Wilmington put more effort into developing a strategy, but they too came

up short. Wilmington's TJDP program was buried too far down in the city's

hierarchy to be effective. Philadelphia focused initially on helping revit-

alize the city's American Street Corridor area and only belatedly concentrated

on obtaining jobs from major federally funded economic development investments.

Four communities had no job targeting strategies during the demonstration

period: Buffalo, Metcalfe, Milwaukee, and Paterson. Metcalfe is placed here

because the project never really went beyond the exploratory stage of implemen-

ting.a job targeting strategy. More important there was little economic develop-

ment activity going on in.the community and hence little or,no immediate need

for a process to obtain jobs for the oommunity's residents.

Buffalo, Milwaukee, and Paterson are located in this category for an

entirely different reason. These communities made no attempt, whatsoever, to

carry out the original intent of TJDP. They rejected the\j b targeting concept

in principle. Instead, they marketed employment and training assistance and

CETA-clients to. all firths in their communities, regardless of .whether the firm

had received economic development assistance or not. They occasionally dealt

with firms that'had obtained economic development aid, but this was coincidental,

not-part-of-a-planned-strategyi arid not for -the .purpose of targeting jobsin
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advance. The hiring of CETA-eligibles was not linked directly or indirectly'

to the provision of economic development assistance. However. useful their

efforts might have been to obtain jobs for low-income people (and all were

somewhat successful in doing so), their experience cannot be used to judge

the utility of the job targeting concept. They carried out traditional

employment and training functions and never implemented an effective job

targeting strategy.

Explaining Job,Targeting Strategies

The record of the TJDP sites on job targeting strategies was mixed.

Only one site-developed an excellent approach, four were judged to be good,

_and the rest were either fair, poor or non-existent. Several factors

_account for this varied performance.

1. Lack of Legal or Regulatory Requirements at the Federal Level.

The'abSence of encouragement or pressure from the federal' establishment

was important in shaping,TJDP job targeting strategies. While,

some federal legislation establishing-economic
development programs

mentions the importance of serving low-income groups, these objectives

either do not have the force of law or they receive little or no priority .

during the implementation processfroth federal officials at the regional level and

they do not specifically require the hiring of CETA-eligibles. TJDP staff in

cities that sought support'from the federal government obtained little or no back-

ing from fedeial funding sources for the job targeting cohcept. More important the

TJDP sites not engaged in job targeting were never encouraged or pressured to take

corrective action. In other words, because job targeting lacked legal or regulatory

authority, program implementation depended entirely upon the local policy environ-,

ment. Local officials were in the awkward position
of.addipgrequirements on the

Use of federal funds not imposed by Congress or the executive departments.
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..

2. Political Support for Job Targeting. Given the absence of federal

support, the degree of local political support fdr using economic development

projects as an opportunity to garner jobs for loW-income residents was a very-.

important explanation for the job targeting strategy chosen by the TJDP sites.

In those sites where job targeting prodesses were well developed and effective,

political leaders publicly and privately endorsed the job targeting objectives'

of TJDP. In Portland, Oregon, Portland, Maine, Montanawide, Lynn, and New York

City, senior elected and appointed officials expressed.supportfor TJDP

through council resolutions or in meetings'With key economic development and '

employment and training staff. In the less successful communities, political

leaders eitheropenly4opposed.TJDP job targeting strategies or the TJDP staff

was unable to get the issue onto politicallofficialg' agendas.

3. The Attitudes o'f TJDP Staff'and Agency Heads. The attitudes of key

staff members. towards job targeting were also a principal explanation for

progress on job targeting strategies. The notion of leveraging jobs for the

economically disadvantaged from economic development projects divided local

staff along philosophical lines. Key agency officialslin Paterson, Milwaukee,

Iand. Buffalo, for example, did not believe it appropriate for the city to

negotiate with private firms onlehalf of the CETA-eligible client; consequently,

they refused to experiment' with the-idea in their communities.. In contrast,

Portland,. Okegon's First Source Agreement strategy was well entrenched before

TJDP got underway. The city's political leadership and agency directors had

debated the issue and decided that hiring agreements were an appropriate. and

potentially effective mechanism for getting low-income people into jobs 'created

by economic development investments. A middle-of-the road view was held in
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places like New York City, Lynn, and Portland, Maine where the staff and

agency heads thought.that CETA-clients
should be given access to ecOnomic,

development jobs, but that private employers should not be expected to use

CETA agencies'as an exclusive source for. entry level employees.

The attitudes of staff and agency directors were shaped by, several factors.

One was their conception of the proper role of economic development and CETA

agencies. Because the staffs of many economic development agencies. view them-

selves as private sector advocates and hold negative
opinions.Of CETA programs,

they resisted efforts to impose hiring requirements on firms. In their view,

the economic development agency is in business to reduce red-tape and other

obstacles to the private sector, not to "impose "' additional quirehents

Many CETA and PIC staff either shared this view or acqu sced to positions

articulated by economic development staff;

The orientations of economic development and CETA/ToIC staff were rein-

forced by their perceptions of the economic forces influencing groth in their

community. Many staff cited their community's
weak economy as a justification

for eschewing job targeting strategies. They feared that hiring agreements --

whether mandated or not--would render their city or county less competitive

with adjacent communities and create an.unhealthy business climate. :However,

the way.staff
interpreted the economy depended moreupon'their basic orientations

than.on empirical realities.
Staff members and agency heads in Portland,

Oregonwhere the unemployment rate doubled during the demonstration -did not

\.

view their troubled economy as hindrance to .TJDP's objectives. Ih fact, they

argued that unfavorable economic conditions could enhance the value of low-

interest loans and other economic development tools, thus strengthening the

\

negotiating position of the agencies giving them out. When economic conditions

62
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are poor, they argued, private firms will be willing to enter into any

reasonable agreement that gains them low-interest loans or other economic

development aid.

Support for this view comes from Rutgers' structured survey of 81 private

employers in the TJDP sites Each was asked whether it was appropriate for

city or county governments to seek agreementS whereby employers are. expected

to hire low-income people in return for economic develdpment assistance. Two7.-

thirds of-those surveyed answered yes. Only one in five thought it was inapp-

ropriate; the rest had no opinion. Most employers told Rutgers' staff that

they signed the hiring agreements in order to obtain the favorable loan

rates offered by the economic development agencies; others signed agreements

because they felt the screening and referral services offered by the CETA.

agency would be helpful. Interestingly, firms. with experience under hiring

agreements were more positive about the concept of job targeting, than firms

that had. no experience under the demonstration program. Whereas firms with

hiring agreements supported the concept by a 3 to 1 margin, employers who Mad

not been approached.to sign an agreement divided equally over whether it was

appropriate for government tO.seek such agreements.

4. The Administrative Environment. Another set of conditions that deter-.

mined the success'of TJDP job targeting strategies was the administrative

environment in which TJDP functioned. Even if the job targeting concept was

supported by agency administrators and political officials, TJDP's operating

environment would determine how well the strategy worked. Instability in .the

agencies housing the demonstration, including staff turnover, agency reorgani-
.

zation and staff confusion hindered TJDP in several communities. .Theirrtainty.
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and administrative turmoil caused by federal budget cuts in CETA and economic

development programs, as well as the impending reauthorization of CETA,

created a general malaise in several agencies. Conversely, the stability of

agencieS in more successful sites helped..overcome some of these difficulties.

)
The location of TJDP staff also fostered or hindered,TJDP.progress. Staff

in more successful sites,, such. as Portlanid,'Oregon, New York City, and. Lynn,

had access to key decision-makers and obtained timely information from both

the employment pd.training and economic development agencies. For example,

one of New York City's TJDP staff was located at one of the city's larger

economic development agencies. He took advantage of formal and informal

opportunities to learn about economic development projects and to build support

for TJDP's job targeting objectives. In contrast, staff in such sites as

Seattle and Wilmington suffered from their relatively low position in the

city's bureaucrAcy and the accompanying lack of accTto department

and city policy-makers.

5. Personnel Assigned to TJDP. The ability and persistence of TJDP staff

significantly affected the impleMentation of effebtive job targeting strategies.

Staff in the more advanced sites mastered demanding and delicate tasks associated,

with TJDP, developed workable procedures, negotiated among agencies with differ-

ent agendas, learned about the complex array of economic development and CETA

programs, and became. effective advocates of job targeting goals. -Portland,

Oregon's First Source Agreement enjoyed political support, but it worked

beCause the CETA prime sponsor director personally supervised the process and

assigned his most able staffmembers to handle it. Becaush TJDP in other communi-

ties was usually assigned to a mid- or lower-level staff member, staff skill was

especially important. In less successful sites, the well-intentioned staff responsildl]
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for TJDP were simply not able to overcome the obstacles before them.

The Number of Jobs Obtained by CETA-Eligible Individuals

A second, and obvious, criterion for evaluating the job opportunities

goal of TJDP is the number of jobs obtained by.CETA-eligible individuals due

to TJDP staff efforts. During Rutgers' first round of field research, we dis-

covered that job placement information was haphazardly kept in sane sites

and did not exist in others. Tperefore. the Interagency Monitoring Board

requested that each grantee submit a Quarterly Jobs- Related Activity Report

with information about job placements from TJDP activities. Usable data

were submitted .by eleven sites. Buffalo/Erie County refuSed to submit the

information requedted, perhaps because the TJDP effort was interchangeable

with their Private Industry Council's programs. MontanaWide submitted infor-

mation, but it could not be meaningfully compared with the other sites because

the placement records of all Tribal Employment Rights Office, Indian Action

Teams, and CETA-subsidized placements were included. It was not possible

to separate those placements from placements gained through th&work cf TJDP

staff.. Metcalfe also made a report, but we excluded it from our comparative

analysis because the.data-were unreliable.

Before analyZing the data several caveats, mudt be entered. First, the 'data

_presented-here-are-official-tallies-subnitieol-by-the-TJD

evaluators could not independently verify these data, but we eliminated cases

of obvious double counting or inaccurate reporting'. Second, each TJDP job

placement is counted equally, even though some lasted no more than a. few days

. .

and others laster much longer. TJDP
.

staff did not track the duration of jobs.
.

.
'-.

.
.
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Third, the jobs presented here are those reported by TJDP funded

staff. The figures do not represent the .total number

of CETA-eligible individuals hired by a firm in the eleven communities for

which data are available, but thehumber'of CETA-eligible people counted by

the TJDP staff. Though the nuMber of CETA-eligible people hired by,primate

employers without the 'knowledge of the TJDP-staff was probably small, we are

not able to estimate the magnitude of this kind of hiring. Fourth, many of

the jobs obtained for CETA-eligibles were'neither located with firms that

had-received economic development assistance nor were they produced via formal

or informal hiring agreements. Thus, for example, none of Paterson's 144 jobs

Or Milwaukee's 66 jobs were generated through hiring agreements and most of

the jobs were _not with firms participating in economic development projects.

In contrast, all of Portland, OregOn'S 7S jobs and most of New.York City's

131 placements were obtained through hiring agreements with economic develbp-
..

-fS:
meht-assisted employers. This last point is particularly important. Sites

that did not attempt formal job targeting strategies would be expected to obtain

more placements in a shorter time period because all private.sector firms in

their communities were potential sources of jobs for their clientS. Those

thathewed to the original intent of TJDP Ehgaged .in-a more difficult pro6ess,

'limited the types of businesses with whicii they 'could deal, and tied their

placement success tothe timetableand progress of economic development projects.

We shall return to this point later when we explain variations in the sites'

performance.

Overall,, the eleven sites reporting -usable information produced over 1000

.1(

jobs for CETA-eligible individuals during t e.demonstration. The data, presented
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in Table II for all sites, report on three time periods- -the first field

visit in May 1981(when all but a few sites had completed 'their first year),

the second field visit in November 1981, and the third visit in June 198Z-

(near the end of the demonstration inten sites and after thp dembnstration'

finished in four others.) The.longitudinal informatibn reveals marked progress

for TJDP during the second year of the demonstration. The number of jobs

reported by TJDP staff doubled between May 1981 and. NoVember 1981 and almost
!

, wh-o.
doUbled again by May 1982. Substamtial progres beiween the first and second

year was made by all sites except'Milwaukee.and Seattle where only modest

gains were recorded. Among those sites practicing a targeted jobs approach,

Portland, Maine made the largest gain from the first to the second year, increas-

ing'the number of plgpementafrom 11 to'155. iThe leader for total jobs produced

during the demonstration was Lynn at 19G. San Antonio/With 40 placements,

produced the fewest number of jobs among those sites reporting data, although.-

its project was in operation for less than a year when the last measure was

taken.

Several sites expect-,that additional placements for CETA-eligibles on

economic development projects will resultrfrom efforts undertaken during the

demonstration period. For example, Portland, Oregon has signed over twenty

First Source-Agreements that'7could lead to approxiTately'400 entry-level.jobs

for CETA-eligible individuals over the next three to five years; New, York City

hopes to obtain over 2,500 jobs during the next several years from the 79 employers

. with whom they .have hiring agreeMents;Portiand, Maine expects another 250 place

mentsfram projects already under development. Unfortunately, most of the sites do

not have systematic records of the nuMber of jobs that might result fromhiring

agreements already signed. Therefore, we cannot predict how: many additional

6H1
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Table II: CUMULATIVE JOB PLACEMENTS REPORTED BY TJDP STAFF

Sites
(Approximate Firtt Field Visit4 Second Field Visit Third Field Visit

starting.date)* May 1981 November 1981 11 June 1982

BlAffalo/Eriel
(June 1980) No EstiRate No Estimate No Estimate

Genesee
(May 1980) 17 44 90

f

Lynn
(April 1980) .16 177. 196.

Metcalfe
2

-, .

'(June 1981) No Estimate .
No Estimate No Estimate

(

Milwaukee
5

(October 1980) '39 53. 66'

'Montanawide
1

(April 1980) No Estidate - No Estimate No Estimate'

.

.

New York City
,

(April 1980 .

45 .109 131

4:and8,
Paterson
(February 1981) 7 43 144

Philadelphia
5

-

/

(March;1980)..
11 33 .45

Portland, ME i

(May 1980) 11 .49 155

Portland, OR
(March 1980)

25 75

San Antonio
(July 1981)

40

Seattle
'(February 1940) 30 49. , 50

Wilmington
(June-1980) 11 38 72

Totals 292 625
1,06.4 I(



Table II: (continued)

Sources: Quarterly Jobs-Related Activity Reports submitted by TJDP
-Staff and Estimates provided to Rutgers Field Researth
Associates by TJDP staff.

1. No Quarterly Reports were submitted.
2. Quarterly Reports were submitted but the data are unreliable.
3. Quarterly Reports were submitted-but the data are non - comparable.
4. Includes all placements made by the,. Private Industry Council

whose staff was largely funded by TJDP. The totals include place-
ments from the PIC's machine tool operators program, on-the-job
training placements, and direct placements into private sector jobs.

5. Includes a number of placements in firms that did not .receive
economic development assistance.

* All TJDP,projects were expected to end by September .30,1982 at the latest.

r
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'jobs will be obtained, only that more jobs, will undoubtedly be produced' due /-

to the efforts of 'TJDP staff in sites that had excellent or -clad job targeting

1

strategies--Portland,
Oregon, Lynn, New York City, Montanawide, and Portland,

Maine.

Table III compares the jobs reported by TJDP sites with the number of

jobs projected in their original proposal to the Interagency Monitoring.

Board. The ten sites where we can make compa4sons achieved only
,

18 percent
I

1

1 /

of the jobs they originally projected. Portland, Maine came closest to

/

-I

\

matching its planned performance level by attaining 62 percent of the
,

bs they initially expe ted. New York City, however, achieved only 5.

percent of its planned placements.

,,Explaining Job PlaOements

Data from the TJDP sites indicates great variation among the fourteen-
/

1

sitesin the numbers of jobs Obtained and in the extent to which they achieved

their planned objectives. What accounts for these varied resdlts and for
/

the gap between planned and actual job pl cements?

1. Job Targeting Strategies. The targeting strategy elected by the

.

TJDP staff and its effectiveneSs had a pro ound influence on
/ the number of

jobs obtained by CETA - eligible individuals. Significant differences in

.

i
.

Vi;t4,I.O'..i, :explain why sites like Portland, egon, with an extremely effective
/

.

j0.c- rar..4*.7ng.strateg!:
had considerably fewer `placements during the demonstra-

i

/

ti.7v-o ?tZiod than a site like Paterson, which hid no job ta/ rgeting strategy,

1

as we define it. Portland, Oregon, New York Ci y, Portland, Maine, Seattle, and Lynne

\

I

intentionally chose a com lex and protracted pro ess. They chose an innovative

7
route to-job placements' -- he one intended by the emonstration's planners.

.,-.

1
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Table III: COMPA SON OF THE NUMBER OF JOBS .ORIGINALLY PROJECTED BY TJDP

SITES THE ACTUAL NUMBER OF JOBS OBTAZUED FOR CETA-ELIGIBLES

DURING DEMONSTRATION

Sites

Planned Nmnber
of Jobs'

'Buffalo/Erie
County. 2,700

Genesee 300

Lynn 800

Metcalfe 467

Milwaukee .
400

Montanawide 787

New York City 2,490

Paterson 325

Philadelphia' 100

Portland, ME 250

ActualNumber Percent of Planned
of.JobS2 Jobs Achieved

No Estimate Not Applicable

90 - 30.

196 25

No Estimate Not. Applicable

66 17

No Estimate Not Applicable

131 5

144 44

45 45

155 62

Portland, OR . Did not Propose .

a specific number 75 . Not Applicable

San Antonio 200 40 20

Seattle '238 50 21

Wilmington 384- 72 19

Sub Total: Sites
with Planned and ,
Actual Job Place-
ment Data 5,487 989 18

Sub Total: Sites
with only Planned
or Actual Place--
ment Data 3,954 75 Not Applicable

Total 9,441 1,064 Not Applicable .

1. Fran the sit's TJDP Proposal.
2. Baied on reports of TJDP staff s of June 1982.

I
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The central objective of the demonstration was, to examine how many jobs

could be obtained througha job targeting strategy and not merely to continue'

traditional approaches for helping the economically disadvantaged obtain

jobs. Contrast 'the approach used in the "targeting" sites, with the approach

used in Buffalo, Paterson, and MilWaukee where the staff did not have to

negotiate with firms receiving economic development assistance or wait for

economic development projects to mature.

Helping low-income unemployed people obtain private isector.jobs is a

worthwhile endeavor no matter what approach is Utilized. However, from the

standpoint of the demonstration's objectives, the placements in the "targeting"

sites were more meaningful than those in "non-targeting" sites because they

were obtained through the job targeting approach. BeCause the "non- targeting"

sites chcs,e the easier path, it is not surprising that they obtained more jobs

during the demonstration period. it is time consuming to develop jobs through

a targeting jobs strategy. The fact that it s.,,difficult, however, does,,not

rule out its potential benefits. For example, the efforts undertaken by

Portland, Oregon during the demonstration-could well yield another 400 jobs

because long -term hiring agreements have been signed with firms planning to

expand. In contrast,there are little or no anticipated job placements that

will occur in future years from the efforts undertaken in Milwaukee or Paterson.

Within sites that attempted to target jobs, the quality of their approach

made an important difference in producing job placments.- In particular, the'.-

quality of screening,;referral, and monitoring was important in explaining

the difficulties of some sites. Forexample, New York City's performance

would have increased if they had developed a better procedure for referring.
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qualified applicants in a timely manner. Other sites simply lacked the.basic

/7
policy and agency support to implement effective strategies! Thus sites

like Wilmington, Seattle, and Genesee wee not brought Ito the economic

development process at a sufficiently early stage 7 take advantage of job

opportunitieS and they received little or no backing from their superiors for

the job targeting concept.

2. The Decline in the Economy. Beyond the approach used by the staff,

the declining econanic condition of the TJDP.sites was the principal explanation

//.
for.TJDP's performance. Poor eco tic conditions caused delays and cancella-

tions of econanic development ojects. Many projects simply could not go

'forward given the high cost of borrowing money; the downturn in the business

. cycle made firms less wil ing to risk costly expansions. We.found that over

half of the economic evelopment projects included in the original TJDP pro-

posal were either completed by the time the demonstration began, cancelled,' or

delayed beyon the termination date for the TJDP project. The state of the

economy caused many business failures and lay-offs. Nationwide, unemployment

was perdent when the demonstration began; it increased to 9.8 percent

b the summer of 1982. The clients of most TJDP projects were slated to

fill positions created through expansion, but many,of the firms were just

not able to hire the people they planned to hire..

Thd influx of unemployed, but experienced. workers into the labor market

due to increasing unemployment levels in all sites (See Table I, page 23)

provided stiff competition for. CETA-eligibles and the TJDP staff trying to

place them. Employers were more selective and less willing to hire unproven

workers; there was an ample supply of recently laid-off workers with more

formal education and job experience.. An excellent example of this is provided
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by the experience of the TJDP staff with the new Hyatt Hotel in Genesee

County. Because it was funded in large part by an Urban Development Action

Grant, the hotel agreed to.hire 86 low- or moderate-income people for its

staff of 215. The CETkprime sponsor conducted an intensive screening of the

area's CETA-eligible population for the hotel's personnel managers; the prime

sponsors also funded a training program for restaurant and hotel management, using

the Hyatt Corporation's training procedures. When the hotel announced'it6

intentions to hire people, hundreds of job seekers including many recently

laid-off auto workers completed applications and sought interviews. With an

, .

unemployment rate of 23 percent, the Hyatt had no trouble finding a full supply

of experdenced workers; only 26 of the 215 hotel employees were trained or even

recruited by Genesee's TJDP staff.

One particdlarly devasting problem caused by the poor economy was the

failure of TJDP staff to generate construction jobs for CETA-eligibles. Most

TJDP proposals anticipated many jobs for CETA-eligible individuals during the

construction phase of economic.. development projects, but this simply did.notJt

happen (See Table'IV, page 58 ). Of the eight communities that targeted

construction jobs in their'proposals,'four
Obtained none, during the demonstra-

tion. Only Montanawide , Portland, Maine, Seattle and San Antonio were able

to obtain construction jobs, but overall, these jobs amounted to less than

10 percent of the total number obtained through TJDP. CETA-eligibles were,

unable to get construction jobs because there were too many qualified, unemployed,

union members yho were the first people called back when construction activities

began.

3. Timing of Economic Development Projects and Hiring Agreements.' An

important explanation for the number of jobs produced by even the more effective
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TJDP sites is the long delay between initial applications for economic develop-

ment assistance and project 'completion and hiring. Staff in New York City

estimate, for example, that the average economic development project takes

over 250 days from the time of application to completion. Hiring deciSions

may be made-months or. even years later. Consequently, as we indicated above,

the number of jobs obtained during the demonstration period is not a thorough

representation of the number of jobs that may be produced by the efforts of

TJDP staff. Hiring agreements have been put in plaCe for several hundred

additional jobs, but the actual totals produced by TJDP will not be known

for several years. ,.Given the fact that many TJDP sites did not really get

underway with their job targeting strategy until their second year, it is

understandable why many of the sites with effective strategies have relatively

few jobs to show for their efforts.

4. Overestimates in Proposals. TJDP proposal'writers apparently overestimated

the number of jobs that economic deiielopment projects would produce in their

TJDP proposals. They discovered that many economic development pr jects-either

\ , .

create no new "permanent!' jobs or create far fewer jobs_than anticipated.

.

.
.

,Unfortunately, however; they included the inflated figu#es for jobs in their

TJDP proposals. This miscalculation helps account for the fact that no TJDP

site achieved the number of job placements'contained in its proposal.

Comparisons with ongoing CETA and P/C Programs

The job targeting concept promoted through the Targeted Jobs Demonstration

was originally advanced as a methpd to help low-ihcoMe people obtain larger

shares of the employment benefits produced by federally-financed economic
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development projects. TJDP was justified primarily on equity grounds rather

than because it was a more efficient strategy. The questiOn of whether TJDP

actually increased the flow of benefits to low-income people will be addressed

later in this chapter. It is also appropriate, however,:to examine how

productive TJDP wc.s in comparison with ongoing strategies for helping low-

income people obtain jabs. If the job targeting strategies used, by TJDP

sites can be shown to be as or more successful and efficient than

traditional training and placement strategies, then it could

well be a very promising strategy"that ought to be considered by employment

and training professionals. If, on the other hand, these TJDP funded job

targeting strategies are less successful and more expensive'than traditional

approaches,. one would have to evaluate.TJDP strategies primarily on whether

they in fact increase benefits for targeted groups.

It is difficult and potentially misleading to compare TJDP with regular

CETA.and PIC programs. TJDP was. a demonstration program and suffered the

obstacles czmion to all innovations. TJDP was tied directly or indirectly

to CETA and PIC agencies so that one is not comparing a separate programi

but rather a separate strategy housed within a parent organization. Because"

job targeting strategies involve long-term agreements, job placements-are

likely to be fewer in any given year than the pladeMents of ongoing CETA and

PIC programs that concentrate on the here and now. Nevertheless, there is some

value in making cautious and circumspect comparisons between-the performance

of TJDP and.CETA.or PIC prOgrams in the ten sites where job targeting. strategies

were attempted.

Rutgers' survey of private employers in the TJDP sites provides some

evidence that.TJDP strategies compared favorably with traditional CETA and PIC.

t7
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strategies. Perhaps most important, TJDP hiring agreements brought new and

untapped segments of the employer. community into contact with CETA/PIC
,

programs andclients. Of the 51 employers with formal hiring'agreements,'

63 percent had never been involved with a government-sponsOred employment

and training program prior to TJDP. Employers involved via the TJDP strategy

were also satisfied' with their experience. Seventy-six percent of the 25

employers with placements were satisfied with the people referred to.them

by TJDP staff and 85 percent said they would hire additional people from the

TJDP referring agency. Nearly half of the employers we interviewed cited

the value. of screening.and referral services as the prindipal benefit they....

obtained from TJDP hiring agreements. less than a fourth received wage or

tax subsidies for hiring the CETA clients and only a few mentioned these

inducements as important benefits. Instead, employers emphasized the

importance of having a new source for qualified employees. One employer in

Portland, Oregon even said, that "t.he Training and Employment Division does

a better job than private employment agencies." The overwhelming satisfaction

expressed by participating employers and the fact that many of them were new

to the CETA system lends good support for the value of the job targeting

strategy as practiced by the more effecti a TJDP sites.

Comparing the efficiency of CETA/PIC ograms with the TJDP,job targeting

strategy is difficult. Rutgers' staff com ed the costs of producing jobs.

through the TJDP strategy with other"job 1q6cement efforts (such as direct OJT

marketing) either in host PIC/CETA agencies or:in.adjacent CETA prime sponsors or

PICs. This enabled our staff to reach some rough assessments of the seven TJDP

sites where comparisons were possible. Two TJDP strategies (Portland, Maine, and

Portland, Oregon) had lower costs per placement than other local CETA and PIC

placement strategies. TJDP strategies performed about as well as other regular
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CETA and PIC placement efforts in New York City and in Genesee. TJDP stra-

tegies were not judged to be as cost efficient as other CETA and PIC strategies

in Lynn, Philadelphia, and Seattle.

The evidence from our comparison of CETA and PIC with TJDP is by no

means one-sided and,it is problematic to compare the two approaches. However,

overall it would seem that TJDP performed rather well in comparison with

regular CETA,programs.
Moreover, in four of the five communities where the

job targeting strategy was rated excellent or good, TJDP seems to have

performed better than or equal to the ongoing CETA/PIC placement approaches.

An effective TJDP job targeting 222 be as efficient as traditional methods

of obtaining jobs for the economically disadvantaged. We cannot prove

that TJDP strategies' are as good or bettet, but we do have enough evidence -

to say that. they are no worse than traditional CETA/PIC approaches.

The Qualityof Jobs Obtained Through TJDP

Another. impOrtant criterion for assessing performance on the job

opportunities objective is the quality of jobs obtained by CETA-eligibles.

One of the'justifications for linking CETA programs with economic

development projects is the desire to use hiring agreements to obtain better

than average jobs for CETA- eligible individuals. Traditional strategies

for placing CETA-eligible individuals use such.inducements as on-theL-job

training wage subsidies or Targeted Jobs,Tax Credits to convince employers

that they should hire Unemployed and low-i4came p ople for entry -level job

openings. Perhaps the additional leverage afforded by job targeting can help

CETA clients obtain better jobs from firms assisted under economic development

programs.. If TJDP staff effectively use the_more powerful incentives of
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economic development programs,ihen employers may give better jobs to the

clients TJDP staff represent.
e.

The evidence assembled by 1.1e, RUtgers. evaluation team indicates that

the job targeting strategies of the TJDP sites were, by and large, ineffective

in improving the quality of jobs avail' ble to CETA-eligible individuals.

Table IV presents three rough indicators of TJDP performance--theaVerage

entering wage of TJDP placed individuals, their modal occupations, and how
a

TJDP jobs compared to jobs produced under regular CETA or PIC programs in

each community.

Overall, the average entering wage for TJDP jobs was $4.45 per hour..

Most-of the jobs were above the minimum wage, however, Genesee and Lynn reportad

many jobs at or beldw the' federal minimum wage. Almost all of the jobs for which

we have information fall into the unskilled, entry-level category, or, at

best, the low-end of the semi-skilled range. The modal occupations include
a

machine operators, usually on factory assemblylines in non-unionized

companies; general laborers;: restaurant workers, such as waiters, waitresses

and cooks; low - skilled clerical and secretarial positions; and various jobs

in the hotel industry. In six of the eight sites where a comparison, is.

meaningful, TJDP jobs were judged to be of about the same quality as jobs

obtained by CETA-eligibles through regular employment and training programs

sponsored by the CETA prime sponsor or the PIC. In Lynn, thejobs obtained

through TJDP were not as good as those available through the CETA agency; in

Portland, Maine, the non-construction jobs paid less than placements

from the CETA agency. Only a few jobs in Genesee, Portland, Oregon, and

New York City represented improvedents over the typical opportunities from

7



Site

Genesee

Lynn
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Table IV: THE QUALITY OF TJDP JOBS*

Average
Entering
Wagel Most COmmon Occupations

Percent Compared

Construction to CETA/PIC

$3.64 Fast food: worker, metal fab-

ricator, shipping clerk,
aligner, parts manufacturer

$3.50

Milwaukee $4.22

Montanawiae $7.00

New York City $3.95

Paterson

0

Extruderitrainee, stitchers 0

assemblers, shoe laborers,

factory workers

Hotel servipe workers,
lauhdry workers, prodUction

workers, machine operators,
clerks, auto mechanics

Oil rig laborer,, seismic No estimate No estimate

tester, surveyors, truck- available available

drivers, laborers.

Sothe same,
other's better.

Worse

0 Same

Production machinists, data

processorS, bakery workers,
electrician helpers, clerks,

truckdrivers

$4.30 Machine operators, bench
assemblers, clerks, warehouse

laborer, management trainee,

restaurant worker

Philadelphia \ $4.44 Secretaries, clerks,, machin-

ists, shippers, security

guards, hotel workers

Portland, ME $5.13 Construction laborers, car-
penters,.iromworkers, clerks,
restaurant, workers

Portland, OR $4.49

San Antonio No
estimate
available

Truck drivers, prOduption work-

ers, custodial, clerks, main-

tenance meChanic,,material's

handler

0 Some better,
others worse,

0

50

Construction workers, restaurant 5

workers, maintenance workers,

hotel workers

8 o

ame

Same

Construction
better; "per-
manent" jobs
worse

Some same,
. others better,

Same.
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Table.IV: THE QUALITY OF TJDP JOBS (continued)

Sites

Average
Entering
Wa e1

Seattle $4.61

Wilmington $3.75

.Averages $4.45

Most Common Occu

Percent Compated
ations Construction to CETA/PIC

Fast food worker,
assembler, clerk,
tion laborer

laborer,
construc-

Retail sales, restaurant
help, textile worker

8

0

Same

No estimate/
available

Machine operators,
clerks, restaurant
and hotel workers,
assemblers

Source: QuarterlyTJobs-Related. Activity Reports submitted by TJDP staff

1. Average wages are calculated from the lateSt available data

submitted by the sites. In several cases data on wages were

not included in the final job placement report.

2. Since the TJDP program and the CETA/PIC programs were indiS-

tinguishable, it follows that placements from TJDP and thej

CETA/PIC would be the same.

* Data on Job Quality were unavailable' for Buffalo and Metcalfe.
\
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CETA and PIC agencies, and many jObs for New York City's TJDP program

had loWeraentry wages than jobs available through the PIC--TJDOrs host

agency.

Explaining Job quality
i6-

r

The quality of jobs obtained by CETAeligibles through TJDP was.rather

low. most of the placements were in unskilled and entry level jobs with

characteristically high turnover rates and the average entering wage was

$4.45. per'hour. The jobs developed through TJDP ate roughly similar to

jobs developed'by CETA and PIC agencies in regularly funded programs. This

is perhaps not surprising since the same client population was being served,

but it undermines, the claim that job targeting can used to enhance .the

quality of jobs available to the CETA-eligible population. Several factors

account for the quality of jobs obtained through TJDP.

A

1. The Pool of Available:Jobs. More than Other factors, the, character-

1r

istics of jobs created by economic development projects'determined the quality

of jobs .obtained through TJDP* TJDP.staff discovered that most Of.te jobs

-

created by economic development investments were in lowLpaying, unskilled,

and high turnover Positions. Equally important, the higher paying construction-

jobs were not available to the vast.'-majority of CETA appliCants who did not_? long

to the craft unions that control hiring inmost communities. These facts pla ed

TJDP staffers in an awkwarcl, position in some communities. They, could either con-
.

.

.

, . .

centrate exclusively on the small number 'of "better" job ,vportunitieS that came

along or negotiate with employers for the lesS_desirable positions and hope,in

process to capture some of the better jobs. TJDP staff, around the-country_were'divide

on which strategy. was more appropriate.
Someargued,that getting .any, job for an

unemployed resident was
wotththeir-effort.. Others staid that they should

,

not waste their time trying-to getY ob placements that CETA participants

82
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would get without their help and without. CETA subsidies. Regardless of how

they approached the problem, the fact remained that many of the available

.job opportunities were simply not 4uch. b4tt,,4x thail those regularly obtained

for CETA.clients..

An equally vexing problem f.,T.J2- TJDP Staff was the fact that many of the

better paying jobs created by. econart-: develc*ment projects were,bot'suitable for

CETA clients because the skth levels were too advanced. Moreover, employment

ani training agencies typically had insufficient lead time to prepare CETA

workers for semi-skilled jobs, The low-skilled, higher paving construction jobs

were unavailable to non-union wo:::ers. Cotseguenly, most of the CETA - eligible

workers were left to comroete the entry-level, unskilled pbsitions. In

short, either the skill requirements were too high for CETA clients, or the

quality of the job was not :very "This problem is not unique to the

TJDP program, but one that frequently plagues CETA and PIC programs.

2. rutire:eJobTmx., In theory,, negotiations for a hiring agree-
.

meat could be used by TJDP staff 'to. gain better than average jobs for CETA-1
I

rkers. Even when
[
such jibs were available, however, most TJDP staff did

t focus on job quality in d;,scussionswith employers. Moreover, many TJDP staff.

did not sliccessfully involve dnions in the job targeting process. In tither words,

the job targeting strategies of most sites were not designed to get:better

than average jobs, but focused instead on obtaining as many entry-level jobs

as possible. Even the /more effective sites felt that it was quite sufficient,

at this early stage in the development of'j b targeting strategies, to focus

,on getting CETA-eligible clients into unskilled entry-level jobs. Later they

could begin to work on obtaining better jobs after the strategy had demonstrated

its effectiveness.

83
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The Declining Economy. Finally, the poor economy influenced job

quality, in much the same way that it affected the total number of jobs

obtained by TJDP sites. High unemployment rates placed a large pool of

experienced workers into the labor market and made CETA participants less-
!

1

competitive. Employers were, under these circumstances, under no\pressure

to put inexperienced workers in more challenging positions because more

qualified people were readily available. This fact, combined with the nature

,

of available jobs and the bargaining posture adopted byfthe TJDP sites, helps
! .

\

explain why;only a small fraction of the over 1,000 jobs obtained through
\

TJDP were btt than the jobs typically obtained by CETA - eligible individuals.eer an te jos typoay oaney elgle n4vivals./
. t

Alterin the Hiring Patterns of Private Firms

The last of our four criteria for evaluating job placement perforMance

is Clearly, the most demanding ond: Did .TJDP job targeting strategies alter

the normal hiring patterns of employers who entered into hiring agreemerLs?

I

Are TJDJP efforts increasing the flow of job opportunities for the ec no

/

disadv taged from economic development projects over what they would get other=

1

I wise? By; considering these questions we are raising issues that are typitally

I

ignored/Or overlooked in evaluations of employment and training programs.] Never-

1

l

1

theless, these questions are important for a. comprehensive assessment, of tJDP betauie

it was designed in p rt to redirect benefits from economic development. ortjects

.

towards low=income 4idividuals. If TJDP job'targeting strategieS have liti4e or.no

1

influence on'the hiring practices of firms and on the expected pattern oflberiefits

in the community, then they are considerably less useful than if they do.

7nftrtunately, reliable information upon which to base this judgmeni'is

difficult to come by. Systematic information on the' characteristics of peole

7
J

cally

1
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hired by private employers on economic development projects prior to TJDP

Was not available and even if such information were available it would not

be entirely satisfactory for purposes of comparison. Therefore, we asked

employers in each site whether the types of people they hired or would hire

under TJDP were different fran those they had already hired. We also found

some useful data on the characteristics of people hired on projects funded by

the Urban Development Action Grant program that will help us make some

tentative judgments.

Employer Interviews

Interviews with private employers and local TJDP staff suggest that most

firms in most TJDP sites did not change their'hiring patterns in response

to TJDP - initiated. efforts. The Rutgers evaluation team estimated that TJDP

hiring agreements had a systematic impact on hiring patterns in 'my three .

of ten sites where job targeting strategies were attempted. (No change would

be expected in the other fou sites because they did not attemptany new

approaches.) Some of the individuals hired would haver remained unemployed

or on welfare without the assistance they received fran-TJDP, but t eoverall

record does not reflect much change in the types of peOple hired by employers

under the TJDP hiring agreements.

Additional support for this conclusion comes fran our survey f employers.

Approximately half of 25 employers in our survey who had hired people indicated

that the individuals fran TJDP were the types of people they normally hire;

only a third reported changes. Thirty employers who had entered into agree-

ments, but who had not yet hired people made similar responses. The

of these employers also said that they 'did not expect to
,

change their hiring patterns. Two comments made by employers during inter-

85



views represented the opinion of a majority of the respondents. One employer

said: "we usually hire minorities and.low-income people anyway. These workers

will just come from a different source." Another pointed out: "minorities

and low-income workers are the most available workers. The city doesn't have

to ask you to hire them. They're just there."

Although most TJDP job targeting 'strategies did not seem to effect substan-

tially most employers' hiring patterns, there is evidence that they were

effective in Portland, Oregon, Genesee, and Montanawide. In Genesee County

and Portland, Oregon, minorities and women were employed in firms that previously

had all male or all white'workforces. In Montanawide, several employers said

that.they had hired more Indian workers as a result of the TJDP-inspired

efforts, of the Tribal Employment Rights Offices.

Because Portland,
Oregondeveloped the most thorough and effective job

targeting process during the demonstration, changes in hiring patterns among

the city's employers are particularly important. Interviews with TJDP ern-layers in

Portland, Oregon confirm that they are hiring a greater percentage of minorities,

and women than they Wouli have donef'n the absence of TJ P and that they are pleased

1

with the persons they have hired. R tention of these n employees has lso been

qUits good, because the TJDP staff id a careful job of referring appli,ants

with skills and qualifications appropriate for the firm. The Portland experience

suggests that an effective job targeting strategy can bring about systematic

changes in the hiring patterns of employers.

Comparisons with the Urban Development Action Grant Program

Although employers reported that TJDP job targeting strategies did not

systematically change hiring patterns in more than a few sites and a third of

86
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the firms, the TJDP experience -!or-,:zes favorably with the hiring natterna of.

fizms under the Urban Develov_ Action Grant program, where TJDP hiring agree-

ments were generally not in force. According to a systematic analysis of the

characteristics of people employed on 80 UDAG projects in 70 cities, "about

one in ten of the new permanent jobs created thus far are filled by those

who were part of, or qualified for training under the CETA program." (See

HUD, An Impact Evaluation of the Urban Development Action Grant Program,

Washington, D.C.: January 1982, p. 65 Emphasis-added.) Rutgers' survey

of 25 employers with hiring agreements in six TJDP sites found that the

CETA-eligible people already hired represented 6 percent of the firm's

total workforce. Moreover, if CETA-eligibles are hired for all the jobs con-

tained in the hiring agreement,' they will constitute over 25 percent of the

total workforce Of the firms.

POrtland, Oregon's experience is again significant. First Source Agree-

merits are designed to target all entry-level jobs for CETA-eligible individuals.

Ideally, then, CETA clients will receive most if not 'all of the new permanent

positions oreateeL by the economic development investment in firms that

sign First Source Agreements. Evidence from em oyer interviews in portlan ,

,

,

)

Iregon suggests that CETA-eligibles will

I

,

in fact. btain a substantially larger

1 i

hare of the new ?permanent" entry-level positi than the national pattern
J _

1

I

eported by HUD's study of UDAG. For example, e largest employera major printing

company--indicated that '75 percent of the 114 jobs created through their UDAG would

be covered by the First Source"Agreement. Theyhad'already hired 17 and pledged to .

honor their agreement, Another firm--a medical supply and ambulance service--had

already hired 6 people or 20 percent of their workforce from the CETA-eligibleo

population referred by TJDP and expected to hire another 6 people over the next
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few years.

It seems that some TJDP job targeting strategies either have or

shortly will produce more jobs for CETA-eligible individuals fran economic

development assisted firms than are typically obtained through employers under

the UDAG program where TJDP -type hiring agreements are not typically utilized.

This conclusion is especially strong.in sites like Portland, Oregon that have

effective job targeting strategies.

Explaining Hiring Patterns

Most TJDP job targeting strategies had little impact on the types of people

employed by economic development-assisted
firms, but there were important

changes in a few sites and in some firms in .several sites. Moreover, the

TJDP job targeting strategies !,:71.
kely produce more jobs for CETA-

eligible 'individuals than they notm6Ily receiv from UDAG-funded projects

nationwide. wIlat accounts for 4'. mixed pattern?

. 1. The. Pool of,'Available Jobs.
The absence of observed changes is

principally an,laualtid by chases teristics of the jobs available frOm economic

development investments.
According to a national study of UDAG projects, roughly sevel

of every ten "permanent" jobs produced by private firms are low level jobs at the

entry:-level, such as sE,iss, clerical, services, and unskilled laborer positions.

(See HUD, An Impact
.:eition of the Urban Development Action Grant Program

Washington, D.C.: January 1982, p. 65.) Our.. analysis of TJDP ,job,gual

9

revealed that jobs developed by TJDP staff fit this national pattern.

Employers tend to hire people for these entry-level jobS who resemble the

CETA-eligible population.
Hiring.agreements, or for that matter wage and tax

subsidies, are not needed to convince employers that they should hire low-

income residents. The opportunities for TJDP staff to affect the hiring

patterns of firms are limited by the nature of the jobs available.

88
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2. Job Targeting Strategies.- Given the nature of the job pool, changes,

in hiring patterns can only be brought about by effective' job targeting

strategies. However, most TJDP job targeting strategies were not designed

or well enough administered to bring about'changes in hiring patterns.

Private employers were seldom asked or "pressured to change their hiring

patterns. The negotiating stylesof TJDP staff in most sites demanded little

from the employers. Instead, hiring agreements were marketed as a no cost

service. Employers were told that they could obtain qualified workers

(often 'With-wage subsidies
(

or tax.oredits) without altering their hiring

patterns or practices. In addition, most sites had ineffective monitoring

and enforcement systems. They had no method.for tracking the firms after the

hiring agreement was reached and therefore no way of knowing what the employer

did.

Only POtland, Oregon ..lanaged to develop a job targeting strategy

that was both designed to bring about changes in hiring patterns and effective

i

in do g so. Their First Source Agreement strategy' targ t 4 all entry-level

jobs reated by economic development inv strqents for the CETA-elig 1 popu-

/

/ L

pition. This policy, when combined with 0,111ful negotiations andJ effective

monitoring, helped bring about significant changes by employers in their city.

Despite the generally disappointing results;, the evidence suggests that

hiring agreements, even if they are rather undemanding,but especially if they

are demanding, tend to increase the number of sobs obtained by the CETA-eJ,:Ib

population. The fact that firms inVaped with TjDP hired or will hire more

CETA - eligibles than UDAG firms without hiringi!eg eements suggests that the

job targeting approach does: bring a different type of candidate to the private
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employers' doorsteps. In this regard, it is important to recall that three

of:five employers had never been involved with a CETA or PIC program prior

to TJDP.

4

a
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CHAPTER IV. BUSINESS ASSISTANCE UNDER TJDP

In the.request for Targeted Jobs Demonstration Program proposals the

Interagency Monitoring Board called for activities which wOuld"...effectively

target the maximum feasible number of spin-off business opportunities created

under federally-assisted development projects upon small or minority entre-

preneurs or CDC' (Community Development Corporations)." In its equity orien-

tation, then,this goal was similar to the job targeting goal of the demonstraclon.

Economic development projects not only generate jobs, but often .ate

investment and contract opportunities for small and minority businesses.

Business opportunities may include,for example, subcontracts on a construction

project or the leasing of retail space in a new hotel-convention complex.

As envisioned by the demonstration's planners, while the TJDP staff negotiated

with the developer and employer over jobs for the economically disadvantaged,

they could also identify and perhaps reserve some spin-off business opportuni-

ties for small -and minority business enterprises (9/MBEs). Thus the demon-

stration would help redistribut....bot employment and businessopportunities. ,f

The concept of :targeting in-of business opportunities ,for S/MBEs

is a :relatively recent aspect of economic development policy. While govern-
I

rnent,.particularly state government, has been involved in economic development

activity since. the formation of this country (for example, granting charters

to banks) only since the New Deal has the federal government undertaken specific

iconomic development activities directed t aiding local economies. During

the post-Depression period, government-funded economic development programs

were confined largely to public works projects. With the r,c.,-17e of the Area

Redevelopment Act of 1961, economic development assistance -e diverse
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(for example, not only public works projects but also various forms of direct.

assistance to business) and even more concerned-with regional and local

economies. Services to small and minority business enterprises were expanded

and further diverSified in 1953 and 1969 with the establishment of the Small

Business Administration and the Office of Minority Business Enterprise

respectively. The Small Business Investment Act of 1958 required prime

Contractors seeking federal,contracts to submit a plan for using minority

firms. Since then, affirmative action has been pursued by local governments

through provisions requiring that a fixed percentage of contracts be set-

aside for minority and/or women's businesses.

By the late 1970s.numerous studies began pointing out the importance of

small business enterprises to the local economy,and local economic development

agencies attempted to tailor their efforts to SBEs as well as to larger firms. .

With the'reductions in federal assistance and the recessionary economy of the

early 1980s,econotic development activity became even more sharply. defined

and targeted. The inclusion of spin-off business opportunities for S /MBE's'
.iI

from federally-assisted economic develo ent. rojects in the TJDP enterpris

thus meshed with and helped to extend th prevailing evoluti

;development policy.

n of economic

The request for proposal assigned a lower priority to the sp n-off'business

.1 opportunity goal thanit-did to 'the job targeting goal. Its weig ting in.the

selectionj)rocess-15 out of 100 points--yas significantly less than'that given

to `job targeting for the economically disadvantaged--50 out of 1'00 points.

Pi

Moreover, during the evaluation and selection of sites,- the'Interagency Monitor-
.

ina Board did not require 411 sites to incorporate business spin-offs aspart

es
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of the demonstration; only seven sites set forth specific business. activities

in their proposals.

Few of the sites pursued this business assistance goal with any vigor,

and those which did generally disregarded the aational objective of redis-

tributing business, opportunities. Insteid,.they-focused on general assistance

to S/MBEs. Five sites undertook a major effort, five' sites engaged in business

assistance on an ad hoc and highly diffused basis, and 'four sites totally

ignored 'it. Business assistance was thus the weakest and most undeveloped of

the TJDP goals.

We altered our research agenda in order to describe and explain - hat was

actually taking place. Rutgers' evaluation of the business assistance com-

ponent of TJDP therefore focused not on scin-off business onportunities

per se, but on business assistance in general. This we defined'as the pro-

vision of any aid to a small, minority or women-owned'enterprise Which

facilitates its ability to'startup, relocate,expand or remain in business

and,whick4 is not an employment and training service. Thus if a demonstration

site packaged loans, gave technidal ;:%nce't firms, established a city-

wide .pr curement policy for S/MBE's, ran crainihg sessions for entrepreneurs,
e,

or.purs ed spin-off business opportunities,it was considered a business

However, if it offered on-the-job training ,wage sub--assistance activity.

sidies.or referred potential employees, this would be categorized as an employ-
:.

ment and training activity.

-The potential diversity of business assiStance activities and the low

priority given to this goal made comparatiVe analysis difficult. No two

sites formulated similar business assistance- goals and tne-mixAf-business

assistance provided and the effort expende:1 771r.1 la.aatay from one demon-

s,tratiOn project to another. In some. sues ;:.L6istance was 'clearly

93
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defined and integral to the demonstration project, in others it was ad hoc

anddiffused. While quanti tive comparisons were thus rendered impossible, 4

we were able to make some qualitative
comparisons of the diverse business

assistance activities. However, this section of the comparative evaluation

is not meant to determine which sites most effective et achieving the

business assistance goal, but to describe the types of business assistance

activities undertaken, the rationales for,their inclusion, and the sites' major

accomplishments.

Overview of Business Assistance Activities
4

Of the fourteen TJDP sites, ten engaged in some level of business assistance

activities and four did not. Of those which made a conk4ment to assisting S/MBEs/.

ao7(

half made a majo effort and the remainder -generated only ad hoc, diffused. and small-

scale attempts .to facilitate the economic viability of local enterprises. Of.

course, in many.of these sites busfness assistance was being provided, but not

by TJDP.

For''those sites which excluded
business assistance --Genesee, Paterson,

,--

Philadelphia and
ilmingtonit is difficult . o aiscer41 commonn-characteristicS

i

explaining the outcome or to identify a single and common rationale or it.

n.

'Overall, the decision to exclude business assistance seems idiosyncratic.
-

Neither the inclusion of business assistance as a'goal in the initial-tropeSal,

nor the location of the TJDP in an employment or
training agency, nor ghe nature

of-the economy served to diStinguish these sites from these: which undertook

business assistance, When asked directly to.explain the eXclusion of business

assistance, two sites mentioned that such services are costly, difficult to
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perform and.have a long-term and unpredWable benefit. Two sites pointed

out that these services were already being provided inthecommunity, and

three sites argued that there was no need for S/MBE assistance.

The ten sites which included business assistance we're administered,in

whole or in part,outside employment and, training agencies, had asupportive

political climate for S/MBE involvement and the ability to build uponexisting

business assistance programs or policies. The administrative location of

the TJDP seemed to be the determining factor. Six of the =,r,volved sites"

were not solely bound to an employment and training agency. Aey were located

I

in a planning or, economic development agency or 11,'Sdsteff stationed in these
y

agencies. Many of those .sites with.majorefforts were to link with

existing bu iness assistance activities and thus did no nave to overcome

J' '
, .1

the friction of starting up a new government activity or battlewith'exiseing
\

.agencies over administratilve turf.

Typds of BusinesA'Assistance Activities

Those siteS.en4aged-i assistance to small and minority business enter-

prises took.. on a Ivaxietyp tasks. (See Figure III.) As might, be expected,

tasks that were easier to perform were undertakensmore fRguentfy: 'Thus,

AI ...

several sites engaged in pUblic 4elations, the development of'conferences and
-

seminars,. and general coordination between.enterpriseSand'oth-er agencies as-

'
.

. t

, . ..

welldi research, planning and market analysis'. The start-tip 'costs_Were low.

. ..s..

d the activities could b6 sustained witli-small aMountsbf fundi and staff
.,

1
-

'time. YloreoVer, tiles -ac ties were easily coordinated -with existing .::4

,..
.

.

.

- 14

buosiness,assistance,_-

More demanding,--business
.

.

assistance actiVitiaS-PPeared less frequently
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Figure III: ACTUAL AND PLANNED BUSINESS ASSISTANCE ACTIVITY'
BY TYPE OF INVOLVEMENT AND SITE

Activities Major involvement 1 Minor Involvement
2

1

Public Relation44, General
Coordination anWConferences

4

Research, Planning and
Market Analyses

General Businessl
-2-Aisistance5

Contract Set-As4deS, Affirma-
tive Action, Prodtrement Programs

Assistante to Minority
Contractors

Revolving Loan Funds and
Financial pac%aging

1

Miscellaneous Projects6

1

A A

A A A

A

A

Notes: 1. Sites with a "major involvement" in business assistance43evoted a
Significant amount..of staff -time to this goal Lat least Tme-third

of the total exj5ended),,made the activitylan integral part of the --
demOnstration; and pursuad the goal through_ the life, of the project.

2. Sites, with "minor invalvement",engaged in business asssitance on an

Ad hoc, diffused and small - scaled basis., It was'peripheral to their

other activities./
4 ,' 2., "A" represents an actual project:'"P" represents a proposed project.

4, -.General ,Coordination primarily refers/to referral activity on'an ad

-hod basis;' conferences includes training seminars, an activity under

taken in-Portland, Oregon.
. This includes technical assistance,..managerial.counseling; and

assistance on buSineSs start-ups in-Montanawide. .

. This includes energy-conservation and security projects in New York

City and a small.- business incubator building in Portland, .Oregon.
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acrossthe sites. These activities required a major commitment of funds

(e.g., funds to supply a revolving loan fund,RLF), a politichl commitment

(e.g.., a contract set-aside ordinance for minority businesses),.or the agreement

by a developer or prime contractor to give preference to S/MBEs. Lastly).

there were a few miscellaneous projects undertaken which did not fit easily

into ongoing activities and were therefore handled by TJDP staff. For instance,

an energy-conservation program for selected businesses was operated by. a New

York City TJDP. staff member.

Sites with major involvement' were.more likely than other sites to undertake

costly and politically difficult activities, such as contract set-asides.

In fact, this is one reason why they were placed in the major involvement

category; these activities required more of a staff commitment. Each of these

"major" sites established a dominant business assistance activity, such as

assistance on financial packaging, and did not diffuse the efort by engaging

in projects unrelated to this. Some examples will be helpful here.

In Lynn, for example, TJDP-funded business assistance emerged out of a

need to facilitate economic development as a preludeto employment and training

opportunities. The two sets of activities were viewed as a single' package:

firms receiving economic development assistance might have other, business-

related needs and also be open to overtures for employment and training

assistance. Given this premise, several activities were undertaken, including

a revolving loan fund, technical assistance, general coordination, set-asides

for minority subcontractors, a minority newsletter, and the development of,

a business affirmative action plan for the city. All of these were viewed as

part of the general marketing of Lynn as a place for investment. In contrast,

business assistance was a low priority in Portland, Oregon. A single eight-
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week seminar on financial management for small entrepreneurs was held, and

it was not viewed as part of a larger and integral component.of TJDP. Plans

for a smLIA. business "incubator" building,where small entrepreneurs would share

certain services such as computeazed mailing and energy costs,were initiated but

not completed during the deMonstration period. As with the.other sites where

business assistance was a minor activity, no cohesive approach was developed.

In addition to Lynn, San Antonio, Montanawide,
Seattle and Portland, Maine

engaged in. major business assistance
activities, and these sites also deserve

brief descriptions.
Despite the fact that they performed major business

activities ,
however, most of them did not work.on capturing spin-off business

opportunities, and most separated business-assistance ta. the job targeting

component of their demonstration.

Following Lynn, San Antonio had the most developed business assistance

component. TJAP staff helped Six minority contractors obtain-construction

subcontracts, aided eleven small and minority retailers in the pursuit of

retail space in a major.new hotel (five of. whom eventually leased space), and
"Na

assisted fifteen S/MBEs in bidding for hotel equipment and furnishings. These

activities were augmented by a variety of efforts designed to increase the

participation of S/MBEs in local government contracts,.. including conducting

surveys, developing an affirmative action plan, holding conferences, and setting

S/MBE utilization goals.

In Montanawide,a single TJDP staff person spent eighty percent of his time

during the demonstration working with Indian contractors to help

them identify subcontract opportunities, negotiate the bidding process and ful-

fill the contract.
Towards the end of their demonstration, two proposals were

developed to expand business assistance to Indian enterprises: one venture

98
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undertaken with the Atlantic Richfield Company would develop small, tribal

and Indian owned business enterprises and the other designed in collaboration
a,

with a Colorado company would develop a production facility for firearms, weapons

and accessories in one of the tribal industrial parks. 'Neither project had
0

moved beyond the proposal stage by the summer of'1982.'
idfr

Seattle's TJDP participated in several city efforts to assist women-

owned and minority business enterprises (W/MBEs).F The TJDP staff identified

viable development projects and attempted to establish minimum Commitment.

levels for WMBE utilization, in conjunctionwith other city, staff. In

addition, TJDP gathered and disseminated information about S/W/MBEs in the

city and provided technical assistance to firms. Staff participated in con-

ferences and workshops, developed brochures and letters, surveyed S/W/MBEs

and created a S/W/MBE resource file.

Lastly, business assistance in Portland, Maine was considered a majbk--

activity because it absorbed a great deal of Staff time but'the type of

assistance had only minor potential for immediate assistance to S/MBEs.

early but unsuccessful attempt was made to find lbcal enterprises.to provide

goods for an airport gift shop. There was some tangential involvement in_a

revolving%-loan. fund, aid to a fledgling cooperative, and the development of

planning and market analyses. However, the bulk of the staff time devoted to

business assistance was concerned with the Neighborhood Job Development Project--

a study of opportunities for new and existing small businesses in Portland.

The study had little impact during the demonstration.

a

Significantly, none of these "major" efforts in providing business

assistance to S/MBEs,'with the exception of San Antonio,were directed at capturing

spin-off business opportunities from federally assisted economic development

`93
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projects. Even Lynn dealt less with targeted projects and more with the firms

that happened, to cane into the economic development arena, whether or not

they were receiving federal economic assistance. Seattle's efforts were

directed at implementing W/MBE utilization.policies on city
contracts, rather

than federal projects. Moreover, in,San Antonio there was.only one targeted

project. Thus the national spin-off business opportunity objective of the

demonstration program never penetrated into the local endeavors.

1

Only in Lynn was there any integration of the business assistance and the

job development components of the TJDP. In that site, the two activities were

jaintiTpadkaged, and often handled by the same person. In other sites that

provided business assistance, a separation was maintained. Again, the low

priority given to business assistance and the lack, of enforcement of this

camponent.of the demonstration projat led to a serious discrepency between

initial. national and_local performance.

Major Accomplishments

An important question about this
demonstration project is whOher it

generated any new or'Useful-IdeAS-baUt-helping-S/MBEs-as-part-of-a-traditional

economic develoPment strategy. Unfortunately, the answer is4predominately

negative.

TJDP advanced neither the tactic of capturing business opportunities for

S/MBEs nor the strategy of linking S/MBEs to employment and training programs.

No Site selected-a set of federally-assisted economic development projects

and attempted to help S/MBE's obtain the resultant spin -off business opportuni

ties. No site linked business assistance with job development so that they

facilitated each other. With one exception, all of the business assistance

1U
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activities undertaken in the sites were relatively typical economic develop-

went and S/MBE assistance activities. Even the contract procure] ent programs

undertaken by TJDP staff in Seattle and San AntoniO, while relatively new-in

the repertoire of .local economic development, are not unique to TJDP and

were under development or in placebefore TJDP was instituted. The only

atypical strategy undertaken was San Antonio's attempt to negotiate retail

space for small and minority retailers in a new hotel project. However,

the fact that the TJDP-funded Organization pressing the, hotel for the V/MBE

allotment had a equity position in.the hotel makes the - process less easily

transferrable to other sites. In general the business assistance component

of TJD,P_ failed to produce new and major accomplishments in the 'realm of

economic development and assistance to S/MBEs.
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CHAPTER V: COORDINATION UNDER TJDP

; The Targeted Jobs. emonstration Program was designed to enable fourteen

communities to create, nurture, and enhance local structures, and procedures

in order to improve relationships-between the employment and training system

and the economic development system. Though organizations concerned with

local community and economic development have varying objectives, TJDP

assumes, that their missions are mutually supportive. enough that coordination

of organizational efforts may,lead to increased or even redistributed

- benefitS within communities from -specific economic developmentprojects..

The most common justification for coordinating programs is the desire
A

to improve program efficiency. Proponents claim that coordination will re-

duce duplicative services, pool talent, information and resources, and save
AP.

expenditures through reductions in staff, administrative overhead and programs.

A,second major justification for coordination clusters around quality themes.

It is argued that service delivery can be improved, that the needs of people

seeking assistance will be properly assessed and that they will be directed

to Ehe most appropriate program. Resources from various programs can kie

focused on critical nWs rathpr than diSsipated on less important problems.

Of course there are obstacles to int/r-agency coordination and even

arguments against its utility. Attempting to coordinate the programs of

two or more agencies, for example, might increase the likelihood of failure,

if one of the agencies fails to deliver on its part of the project. Bureau-

cratic obstacles, made up of each agency's procedures, forms, jurisdictions,

reporting relationships and funding cycles, often work against joint efforts.
. _

Sharing information, advice, or control is often perceived, sometimes

102
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accurately to be costly to at least one organization. The desire to control

and expand resources is an almost universal feature of bureaucratic life and

allowing an outside agency to have an important role in an agency's own

bailiwiCk can be perceived as dangerous, both on the federal and local levels.

Economic development programs focus generally on the physigaland capital

needs of private firms and are intended to stimulate overall economic growth

and improve a community's infrastructure.
Employment and training programs

focus on education-and training for the economically disadvantaged and the

structurally utemployed,.attempting to prOliide the opportunity for individuals

. ,

to make themselves more competitive,in the labor market. Coordination is.not

an easy task. Coordination is not unto itself the goal of TJDP, but it is of .

course necessary if TJDP's goals for job and business targeting are to take

.root. Moreover, the ability of TJDP staff to get disparate organixations_to.

- work together for job and business targeting objectives will determine whether

those coordinative
relationships which have developed during TJDP will out-last

the demonstration period.

The nature of the coordinative behaVior can be categorized along a con-

tinum from its, least to the most complex and demanding forms. We have ranked

levels of coordination from simple notiiication and informal information. exchange,

to regular information exchange, to consultation, to'shared control of.inkind

and/or monetary resources.
Each of these categories is defined here.

Notification of Action and Information Sharing is the simplest

step in the path toward interagency coordination. Agencies she

relevant_data and ideas on mutual problems or inform each other

of planned or actual programs.
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Regular Information Exchange occurs when agencies establish a system

or regular procedure forbinforming each other about specific projects

and oppoi unities. This requires more commitment to coordination and.

° the .deir pment of more elaborate communication mechanisms.

Consultation requires greater commitment than the first two types of.

coordination because agencies seek each other's advice and/or endorse-
.

ment for proposals or actions. However, under this category of coordina-

tion, one agency retains'sole control and responsibility for planning

or implementation.

e. Shared Control is the most demanding category of coordination because

here agencies agree to jointly participate in planning and administra-

tion, and share responsibility and accountability for program outcomes.
. , .

Usually, shared control requires thatl%onecr more agencies yield some

of their accustomed control or autonomy.

An important distinction is whether coordination occurs oetween, the economic

.

developmen.q4and the employment and training sectors, or just within one of the'sectors

While it is difficult to coordinate within a sector, it is even more difficult

'to coordinate between sectors. Yet, TJDP is designed to encourage organizationi

that either have, or perceive themselves to have,.very different purposes and

functions to coordinate with one.another.

TJDP provided an opportunity fog the demonstration sites to experiment

with local strategieS' for coordinating local develoPment programs. During our.

first round site visits, Rutgers' Field Research Associates' examined the nature

and extent of coordination among economic development and employment and training

agencies prior to TJDP and the extent to which pre-TJDP relationships; -if any,

had been altered in each community due to TJDP. During the second and third.

^P; .
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rounds of research, we explored shifts in-coordinative relationships; especially

those perceived to have been fostered by TJDP. We focused on specific coordina-

tive st tegies and practiceS, ranging
fram'co-located staff to oVerlapping

. .

council memberships to development of hiring agreement procedUres, as well

stances of information sharing. We reviewed attempts made to Overcome

'obstacles and analyzed reasons why .coordinative relationships developed as they

did:- Factors such as SuppOrt from the community's political leaders,

response of the economic development agency staff to TJDP, TJDP staff backgrounds;

organizational stability; and others,. were assessed for their importance in the

development of coordinative relationships. Perceived benefits and costs of

agency coordination were analyzed; and since' the organizational and economic

environment in each of the communities was changing during the demonstration,.
.

and.TJDP was only one of many elements in the environment, we attempted to

assess TJDP's degree of responsibility for the alterations which,occurred..

6
Finally, we attempted to predict TUT:5P1s residual effect on inter-sector coordina-

tive *relationships in the communities, estimating which relationships were

likely to survive the end of TJDP funding.

Pre-TJDP Coordination

Our analysis of pre-TJDP-coordination revealed that; for the most part,

employment and training' agencies and economic development agencies Aeldom worked

with one another. Local agencies,,, occasionally shared
information' with each other

and jointly funded a few projects.'. However, regular procedures for sharing

information, mechanisMs for consulting with one another, and joint program control

were either absent or poorly developed. Figure IV:briefly describes the status

.of coordination, prior to TJDP, in the fourteen sites.

1U5
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.

FIGURE IV: THE STATUS OF COORDINATION PRIOR TO TJDP*

Buffalo '/Erie County

Genesee

to

Informationtharing began among. ED agencies in 1978;
almost no previous dontact between ED and E&T until '

151C was established lAithin an.ED agency-in 1979; then`
consultation occurred but primarily with PIC.

.

Informal information sharing in place among area ED
agencies; some shared funding of an.area-wide market-
ing organization; no substantivecontact between ED
.agencies aria E&T.

Lynn City ED agencies shared information and', in some cases,
shared control; E&T Agencies did the same; between
sectors, only occasional information sharing'in place.

6,

.Metcalfe Traditional ED agencies have not-Coordinated in
Mississippi, and especially in Metcalfe. The area's
Community Actic'n Agency 'arid a related business develop-*
mentoriented non-profit agency cooperated (extending to
shared control) on many projects.

Milwaukee Coordination with ED agencies aid between ED and Efei -

sectors was sporadic and accidentAl; the Metro
Milwauked Association of Commerce shared infoimation
with others, but only occasionally.

Tribal Employment Rights Organization and therIndian,
Action Team.held.informal information exchange in
Blackfeet Tribe only; CETA operated in isolation;
between seven tribes, communication was sporadic and
disjointed through the Montana Intertribal Policy Board.

Pre-1979, few if any. links existed betWeen ED'and E&T
sectors; in 1979 several ED agencies were being.re-
structured and the PIC createdLcoordination- became an
accepted goal. of each, inspired partially by a Task
Force organized by the Rockefeller Brothers Fund; PIC
and ED agencies had tried to operate joint programs in

, several instances; t1.6 a 'few examples of all levers

of coordination had occurred.

Paterson PIC and ED agencies informally shared information.
Coordination did not exist with other E&T.agenciee
except in one instance where a major project'was worked

on by all agencies, but coordination did not last.

Montanawide

New York City
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HE VrATUS or COORDINATIONPRIOR PRIOW,TO TJDP* (con5inued)

Philadelphia

Portland; Maine

Portland, Oregon

10

'4.

an Antonio

Seattle

History of varied levels of coordination between ED

agencies; several coordinative groups (from Mayorts,

Cabinet, to Development Council with 40,members) have

-been in place. E&T.agencies have.bden involved in .

several specific:projects
inVolving someshared control,

but projects hairejlot lasted. E&T was disiBterested

in providing job ;training for.thq:A.merican Street

Corridor section of the cit

. - Informal, occasional information exchange and consul-

tation within ED agencies; no coordination with.E&T

except through Chamber of ComMerce which ran some t&T.

programs.

-Occasional information sharing in both planning-and

implementation stages of projects; "FirSt Source".'

concept (requiring coordination) was articulated as

city policy in. 1979 but ED .agencies and:E&T.tad

'infrequent afln informal contact; at least one joint'

project was worked on.by a city ED agency-(somewhat

reluctantly) and E &T.
T

Information sharing and consultation occurred between

.
several city ED departments and E&T. Planning for some

ED programs and E&T is combined In one city department,

though kept distinct. ED screened loan applications

for employment potential and provided information

to E&T.

Information sharing and.coordination of activities with-

'in policy areas (,e.g., employment and training was

common. City and county also consolidated employment

and training activities. Between economic development,_

and employment and training agencies only notification

'required by law and infortation sharing, when requested,

have occurred.-.

Wilmington.
A few years ago, information exchange, regular consul-

. tation and, in one Instance shared control of dACisions,

and implementation took place. More recently, organi-

zational, structural, and staff c4Anges occurred, and

the most active economic development agency chOse not

to coordinate with others.

* ED Development-
E&TKEMployment and Training)
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.\ Some,exchange of information took place in all but four communities, but

it was informal .nd without planning. Admittedly, it is difficult to discern

exactly when an "exchange of information" takeS place and conceivably some

contact
\
occurred. between the employment and training and economic development -

sectors that left little trace. Usually, however, when the agencies. talked to

one another, people noticed. Such interactions were usually accidental contacts

between ageney. staff.
O

In'Lynn,\Lor example, city economic development agency staff would inform
\

its that the CETA and EmPloyrrient Service programs might also

,help. Occasiona ly, the economic development agencies even helped.the business

make_contact with the employment and training agenby,.but no procedure for
..b

jointly offering agency services was established. In Portland, Maine; although

the city and its p lic.sector are small enough that staff from both sectors tend

to know about each other, an interesting economic development project might or

might not -be mutually discussed.

In five sites--Portland, Oregon, Patersbn, Philadelphia, New York City,

and Wilmington--at leait one substantial project had.been jointly undertaken by

.agencies of the two sectors.
a
jall but Philadelphia, oint projects were

developed-in'only'one r two instances; regular procures that could nurture the

potential for frequent joint planning and project implementation were still lacking`:

In Portland,. Oregon a First SourceAgreement rOlicy was established in 1979

that required, city-assisted firms to consider CETA-eligible residents of Portland.

first when hiring people-for entry-level positions. The policy was implemented

on one major project where CETA provided...Alstomized training,for 600 CETA-eligible

workers who were then employed by An .electronics company'which had:obtained

extensive land improvementsand-other benefits from the. city. Initial reluctance
s

4

a
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to the First Source Agreement policy from the economic development agency was

overcome, but the specific goals for many of those involved in this project

was to complete it- rather than to establish ongoing ties between agencies.

In Philadelphia, projects exhibiting some level of joint control or at

least joint program funding by the two sectors Occurred occasionally. Coordina-

tion vi.thin the economic development sector was well.advanced\ An Economic

Development Adminigtration
demonstration grant, the Community Ecc7mic Development

(CEDP), Operated between 1976 and 1978, helped establish several economic

development coordination committees -with membership drawn from employment and

training agencies as well as economic development, organizations.
For two years,

thirty percent of,CETA training funds for on-the-job training contracts were

reserved for. contracts with firms receiving assistance from the city's Industrial

Development.Corporatfon. But, even after two years all was not working smoothly.

Regular or systematic information sharing had developed. exclusiVely in'

Philadelphia and Wilmington, prior td TJDP. Philddelphia used its CEDP demon-

stration grant to create and institutionalize
coordinative relationsips between

theemployment and training and economic development sectors. Even there, where

fairly regulax-information
elichange was in place, few projects developed which

involved shared control over resources. An approach was made to the CETA agency,

/if

for example, to elicit their support for job training as part of the American

Street Corridor Project, bdt the'CETA prime sponsor was not interested. Regular

patterns of joint project planning and implementation had not developed. In

Wilmington,-a_system_ofregular-information
exchange and consultation between

sectors had been in place for several years prior to TJDP, but the system broke

down as a result of shifts in lead agency staff, changes in organizational respon-

'sibilities, and disinterest on the part of...it:V73st active economic development
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systems of information exchange and consultation between agencies

suffered from numerous obstacles or just had not been a local priority prior

to TJDP. In a few communities, unusual circumstances or opportunities helped

bring about coordination between the employment and training and economic

development sectors. In Paterson, when a rural -based corporation decided to move

to the_central city, the economic development office arranged for a low-interest-

loan and the CETA office and the State Office of Customized Training developed

training programs and screened all job applicants at the company's new location.

However, as was typical in other cities, this unique venture did not produce

an ongoing process of coordination. In fact, the request for coordinated

assistance was initiated by the corporation. It thus was possible for a

company to quickly activate a coordination process by offering a major target

of opportunity -- several hundied new jobs, for example. Unfortunately, such

targets do not offer themselves frequently enough to most communities to

encourage systematic coordinative arrangements.

In sum, relationships between employment and training agencies and economic

development agencies had not progressed much beyond. the casual talking stage,

prior to.TJDP. In several communities, experiments in joint project manageMent

and financing_ had.occurred,_but_policies_and,practices for regularly linking

the two sectors had not been established.

The Nature and Extent of Interagency Coordination under TJDP

By the time Rutgers' researchers made their first field visits, in

April-and-Nay_ of--198-1-,--TJDP-initiated_activities_ had increased coordination_

between the economic development and employment and training sectors in most

Lam0
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of the twelve active demonstration sites. During TJDP's first year, all active

communities engaged in at least some'informal
exchange of information between

the sectors. Employment and training staffs and economic development staffs

that had barely known each other were, at least, more aware of each other's

programs and organizational goals.

During the pre-TJDP period, there were very few cases of regular informa-,

.tion sharing between the sectors, but by the first site visit, some form of

regular information exchange had developed in all but two active sites. How-

ever, the extent of information sharing and its value varied widely. In some

sites regular meetings were held between staff from several involved agencies,

but they produced little of substance. In other communities more or less

regular procedures for notification of job orders and referrals had developed

between the employment and training and economic c )pment agencies. And, in

several sites the TJDP unit (and through it, the ecc4;ioyment and training sector)

was brought in on negotiations related to potential economic developMent projects.

Jointly administered programs and activities developed more slowly during

the initial period than did procedures for exchanging information. TJDP grantees

spent their first year making inroads into related economic deVelopment and

employment and training agencies. A few instances of --substantial coordination

between sectors had occurred, however, by the time of. the first field visit. In

Lynn, combined local CETA funds, state CETA funds, and city economic developmeht

funds produced a machinist training program (which later ceased because of funding

cut-backs). In New York City, several
on-the-job training programs were fashioned

by the PIC for companies receiving assistance from cooperating economic development-

agencies. In Genesee, where no discernable contact had existed between the sectors.

11



prior to TJDP, on -the -job training funds were provided to some companies that

received economic development assistance.. A skills training center was established

in Philadelphia to serve residents of the American Street Corridor--the industrial

.area targeted by TJDP and city economic development agencies.

The second round site visits, in October and November of 1981, found

coordination in eight sites not to have substantially changed since the first

site visit, either in frequencyor level. In seven of these sites, some degree

of regular information exchange had already been achieved by the first site

visit. But in Metcalfe, the eighth site, no relationships had developed between

the traditionally hostile state economic development:and employment and training

agencies, though bir then staff had been hired and the project begun.

BetWeen the first and second site visits, five of the fourteen sites

experienced at least a moderate increase in the frequency of coordinative contact

though none of these communities had experienced a major change in the type of

contact. In San Antonio and Wilmington coordination between the sectors was

on .the increase. In San Antonio, where TJDP had not begun by the first site

visit, several city-agencies had begun; by the second visit, to exchange

information about the amount of city contract opportunities provided to small

and minority owned buLneSses in the area.

In one site, Milwaukee, the level of coordination had decreased; regular

staff meetings, between economic development and employment and training had been

held in TJDP's early months, but ceased by the fall due to lack of interest.

Between the fall of 1981 and the third and final round. field visits, held

in May and June 1982, instances of coordination had continued to increase in

number or consistency of-occurrence in nine sites. FigUrel; briefly describes

the status of coordination in each site, near.the end of the demonstration in most
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sites and after the end of the deMonstration'in four others. The type of

coordination most frequently experienced
remained the,same in most instances,

but additional examples of contact were taking place. For example Portland,

Maine's economic. development department had previously been somewhat inconsistent

in communicating potential projects to the Targeted Jobs office, but by May

1982 the economic develoPMent staff had become more accustomed to including

"targeting jobs" language in city agreements and notifying the Targeted Jobs

.office Of'potential projects.

Two sites experienced a decline in coordinative relationships by May

1982, Seattle's job order and referral systeM was still in place, but the level

of activity was so .low that involved agencies no longer gave much attention to

how it worked; and interagency group meetings were rarely held. In

Genesee, an interagency System forjob orders and placements had_been developed,

but fell apart when the TJDP staff person
responsible was "bumped" to a job

in another agency. Three sites experienced no noteworthy changes in coordinative

relationships. In Metcalfe, TJDP staff continued their efforts to keep the town

government functioning.
TJDP's staff made preliminary, contact with two state -.

wide development organizations, Mississippi
Power and Light and the Mississippi

Research and Development Center, and began to gathei data on Metcalfe's commercial

development resources so that the development
organizations could add Metcalfe

to their lists of communities willing and ready for private development.

-

New York City, relationships between the Private Industry Council and the several-

city economic development agencies remained stable; PIC staff had consistent

access to Oppiortunaies within the-Economic Capital-Corporation, as_needed access

to prOjects developed by the Public Development
Corporation and sporadic access

to the projects of several other agencies. Finally; instances of coordination
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FIGURE V: THE STATUS OF COORDINATION AS OF MAY 1982

---/

Buffalo/Erie County PIC continued to link ED and E&T, though not as a
result of TJDP. Information exchange and consulta-
tion between the sectors took place.

Genesee

Lynn

Metcalfe

Milwaukee

Montanawide

Enhanced coordination resulted from TJDP. An inter-
agency system for job orders and placement in place,
but coordination did not develor beyond information
sharing.

TJDP provided opportunities for practicelof coordina-
tive relationships already developing. TJDP staff,
based at ED agency, communicated hiring plans of
targeted employers to E&T agencies. One jointly
controlled training venture in progress.

Coordination between the area Community Action Agency
and the related business development agency decreased
due to budget cuts. TJDP established preliminary'
information sharing contact with state and private
ED agencies.

System for information. sharing developed, then' \

decreased in frequency, then was revived as a referral
system for one ED project; very little visible Coordina-
tion .existent relative to other projects.

Coordination gradually increased between TJDP and the
.Tribal Employment' Rights Organizations (TEROs) on
four-of the seven reservations. Information sharing
occurred and technical assistance was provided by
TJDP. Little or 'no contactoccurred'between TEROs
and CETA.

New York City

Paterson

Philadelphia

Regularized information sharing between'one ED agency
and PIC; as need information sharing between one other
ED agency and PIC; several jointly funded activities.
(business loans: and OJT) occurred:

Occasional information sharing still occurring between
ED, and PIC but little contact between ED and CETA.
No formal prOcedures for coordination in plaCe.

Coordination continued to develop between ED "and E&T, .

but TJDP -is- not-responsible. ConsuItation-between----

the sectors occurs when opportunities forspecific .

joint piojects arise. Information sharing occured

frequently but informally.

114



-93-

FIGURE VI THE STATUS OF COORDINATION AS OF MAY 1982 (continued)

Portland,. Maine.

Portland, Oregon

Regular information exchange between ED and E&T in

place, with TJDP the point of coordination.

The City's ED department regularly shares infor-

mation, consults, jointly plans and shares control

(joint expenditures, staff) with E&T. The Port

of Portland -shares.
information and'47egins to develop

joint marketing with E&T.

San Antonio Information exchange between .several city units

relative to S/MBE program research.

Seattle.
Early potential for growth in coordinative practices

not realized. A job order and referral system kill

in place, but infrequently used. Inter-agency group

meetings scheduled, but usually not held._

Wilmington
Coordination little affected by TJDP. E&T routinely

notified of job openings in small businesses, but

few openings occur; g&T screened applicants for tV,

nearly-completed UDAG, but such joint efforts were

rare.

* 'ED (EConomic Develoiment).

E&T (Employment and Training)
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continued between the economic development and employMent and training sectors

in Wilmington, but relationships did not pertain, in most cases, to job

targeting or other TJDP objectives.

The. level and frequency of coordinatiOn in most TJDP communities increased

during TJDP. See Figure VI for a summary of the types of coordination achieved

during TJDP. Only in piladelphia was a regular sharing of information between .

agencies of the two sectors occurring prior to TJDP. By May 'l582,-agencies in

eight other communities regularly shared information with each other; nine sites

had developed regular systems of information exchange between sectors;'five sites

had systems of consultation;.and, agencies in four sites had shared'control

over the implementation of at least ;me projectusually the provision of train-

ing funds for am employer receiving.economid deAlopment assistance. All of

TJDP's fourteen sites (versus only eight sites prior to TJDP) had a least an

occasional sharing__ of_ information, between two or more agencies of the two

sectors.

In seven sites the relationships that developed during.thedemonstration
a

. were_not for the purpose of, job ox business targeting, but improved coordinative

relationships nonetheless,_existech In five of the fourteen sites TJDP is

judged by Rutgers' field researchers to have played an important or. veryAmpor-

tant'role in fostering agency coordination between the sectors. In Lynn, TJDP.

initiated the new set of coordinative relationships which developed between the

sectors, including a job targeting and placement System, and two training pro-

grami with shared funding.. In New York City, the 'environment was favorable for'.

. :---

--TJDP-es,it-began-since-several-nemly-lbrmpd agencies-wished'to coordinate their

activities.. TJDP is not solely credited with initiating the new relationships, but
.

the presence of TJDP staff who were attempting to generate projects that required
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FIGURE VI: COORDINATION ACHIEVED DURING TJDP

Sites.

Info. Regular Info. Consul- Shared

Shared Exchange tation Control JDP?

Buifalo/Erie YES YES YES YES NO

Genesee YES YES NO NO YES

Lynn YES YES YES YES 'YES`

..°

Metcalfe YES NO NO NO NO

Milwaukee YES NO NO NO SOMEWHAT

Montanawide YES YES NO NO NO

New York 'City YES YES YES YES YES

Paterson YES NO NO NO ,SOMEWHAT

Philadelphia YES YES YES .
NO SOMEWHAT

Portland, Maine YES YES NO NO YES

Portland, Oregon YES YES 'YES YES YES

San Antonio YES. YES NO NO NO

Seattle YES NO NO NO SOMEWHAT

Wilmington YES NO NO NO NO
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cooperative efforts between their agencies, certainly hastened coordination.

The Economic Capital Corporation has added a unit, staffed by an individual

who had been funded by TJDP, respOrisile for negotiating and following through

on employment plans. The.PIC president now sits on the board of one (::) the

city's large development agencies; meetings have been held and memoranda circu-

lated between the PIC and the Deputy'Mayoefor Economic Development;and,increased

access to the Citle's financial community and large.employers has been experienced.

In Portland. Oregon, TJDP funds and the credibility attached,to a national

demonstration facilitated coordination, but it is not solely responsible for

it since the job targeting strategy wasConceived.and partially implemented

prior to TJDP,

'In four TJDP sites, field, researchers perceived the program to have been.

of some importance in fostering coordination. In Milwaukee, for example,

TJDP helped break down some barl'iers between'the city's community development

departMent and the employment and training agencies, even though specific

resultswere sparse. In Philadelphia, TJDP was not instrumental in fostering

coordination overall because TJDP was a small program, maintained a low

profile and the idea of coordinationhad been and was used independently of

TJDP; however, TJDP did stimulate the inclusion of employment and training

services in'industrial.district planning, now an accepted link in Philadelphia.

TJDP brought aboUt few, if any, changes in coordination in five sites.

In Buffalo, basic relationships between agencies of the two sectors were

already in place prior to TJDP and have not been substantially altered by

TJDP's existence. In Montana,- TJDP established significant relationships

with se 'reral of the Tribal' Employment Rights Organizations in reservations
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around the State,
particularly at the Blackfeet Reservation--TZDP's

home base.

But the reservations' CETA
agencies did not alter their focus on work experience

to cooperate with TJDP and since the array of economic development programs

found in most communities was not present on the reservations, coordination

could not occur

Site researchers explored perceived costs and benefits.of coordination

to the agencies involved in TJDP. In most sites, the CETA office viewed

benefits 'to coordination with development agencies as numerous and costs as

few, if any. Association with development-agencies was viewed as a positive

influence on the CETA image and training programs provided placetent opportuni-

ties. for CETA clients, though some employment and training staff were reluctant

to spend time negotiating on-the-job training agreements with employers

who.couldpaentially hire only a few trainees. Often economic development'

agencies were less eager to coordinate with the emnidyment-and-rainipT__netwP____

especially/if. CETA was A major part of the network. In Philadelphia, for

example, though the general agency climatewas supportive to coordination,

development agendies were leery of being tied to =TA's poor image and were

concerned about the agency's competence.

Other economic development agency staff feared injury to their community's

competitiveness with near-by communities
wiliCh did not possess coordinated

agency efforts which of course also. then require employers to cooperate with

the several agencies. A relatively non-threatening approach on the part of

TJDP staff worked to reduce this fear in Portland, Maine. Hard numerical

.hiring goals were not required of. employers; if jobs were listed by an employer

with the Targeted Jobs officeandthe-employer
interviewed those by

the office, then the city was satisfied. This gentle approaCh, plus 1-7uppOrt fro*

Council and City Manager, convinced economic development
agenc., staff to
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cooperate. Some economic development agencies saw major benefits as possible

from cooperation. In Portland, Oregon, for example, staff perceived that

t there was a marketing' advantage to adding employment and training services

trYthe development packages made available to employers.

Conditions Promoting or Inhibiting Coordination

Rutgess.field researchers explored coordinative practices and environmental

factors which tended to aid or impede coordination. Four were found, to be

particularly important:

Support from the community's political leadership;

Support. from economic development and employment and training agencies;

Continuity of staff, political leadership and organizations;:
.

Co-lOcatiOn of staff.

1. SupPort_franthe_Community's Political Leadership. Active support from

a community's political leadership for the coordination of agencies' activities,

for the purpose of targeting, is very. important. Without leadership support,

coordination will likely falter. Significant'and,active political support'for

the concept and practice of targeting existed in seven of the fourteen communi-

ties. These sites developed regular systemS of coordination, for the purpose

of job and/or business targeting. The level of support range widely, of course.

In Lynn TJDP staff benefited from direct contact with the Mayor's Offite on a

regular basis. In Portland, Maine, shortly before the request for TJDP pro-

posals was issued, senior city staff began to espouse policies designed t

increase, employment benefits for the city resident from ED investments: This support

came about because of an EDA funded library expansion lorojeCt in Portland
o

which resulted in jobs for construction workers from New Hampshire. In New
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York City the Council President's
interest in TJDP served as an early boon'to

i.

V
tlie project. In Montana, coordination has prospered most on reservations

where Tribal Councils have been supportive of targe 'ng.

In few sites were concerted efforts made by the TJDP unit to build

political leadership support for targeting. Generally, eiqher support existed

and developed naturally or it dif not. In two sites,.however, support appears

to have increased during the demonstration. In Portland, Oregon, support for

targeting gained momentum again 'after a hiatus during which the city's then new

,

.

adminittration studied the First Source Agreement concepts In Wilmington, two
,

city councilmen, representing several
community groups that believed the city

should do more to obtain jobs for disadvantaged city residents, were able to
t-4 4

gain approval for an ordinance requiring 25 percent job targeting for city

residents, minorities and members of low-and 'moderate-income families.

2. Support from Economic Development and Employment and Trainincl Agencies.

Support from one or more economic development and employment and training

agencies must, almost by definition, exist or be developed in order to achieve

coordination. Even if political leaders support coordination and request it,
. .

key administrators in either sectymust see that it comes about. A number

of economic development agency directors were initially rellictant to actively

'participate,in.TJDPd.
Typically, they resisted coordination because they believed'

that job targeting
requirements make a community less competitive in, attracting and

retaining firms. All of'the employment and training agencies and at least one

?Ionic development agency supported the practice of targeting in the communi-

ties that achieved a regular coordinative relationship between sectors, for the

purpose of targeting. In'all but two of those communities the economic develop-

ment agency undertook the relationship enthusia%tically. In New York City,
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though the involved economic development,agency endorsed the,TJDP application,

the TJDP staff person had to mirk himself gradually .into the system by making

himself operationally useful:, In Portland, Maine, the economic development

agency's reluctance to cooperate was partially overcome by a city council '

resolution supportive of targeting.

The grantees without regular. coordinative procedures have not received

significant support from their economic development agencies. TJDP staff have

rcontacted eco amic development agencies and provided inforMation but little

has resulted from their efforts.

3. :Continuity of Staff, Political Leadership, and Organizations. Lack of ,

continUity, among staff, po3 ical,leaders, and organizations delayed progress

in several sites, with ten .. he fourteen sites experiencing a change in at

least part of the staff during the demonstration. Early on in TJDP, Paterson,

lost two key staff persons who had engineered the TJDP proposal: Portland,
;

Maine's first TJDP Dirtctor left for another job, in the summer of 1981, at

about-the same time that the city lost most of its CETA funds and, thus, muoh

of,its capacity to directly provide referrals for targeted jobs without relying
tz,

on Other organizations, Lynn, another city like'Portland, Maine, that is too

small to be a-CETA prime sponsor, also lost almost all of tIe CETA funds passed
.

on to it by the arees CETA,prime sponsor, thus reducing its direct capacity

I

to delivek employment and training services. The decline in funding, elimination

of public service employmenA,and turmoil in organizational relationships inothe

emplOyment and. training agency , certainly added to the difficulty of

coordinating agencyiefforts.

In Montana, Tribal Council elections are held every two years and, on

certain Ratrvations, the entire frribal. COuncil has changed since TJDP began.
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Reservations with the greatest-Council turnover tend to have the least,

effectiVe Tribal Employment Rights
Organit'ationse.. The fact that the TJDP

staf`in Montana remained in their positions through thedemonstration helped

the program substantially. The continuous presence
and support of the CETA

Director and ED Director were valuable in Portland, Oregon,, where frequent

reorganizationneW political leadership, new economic development

.staff, and new TJDP staff, 'could have sunk the TJDP ship.

4..
Co-location of Staff. Eight of the TJDP sites located employMent and

,training staff in the same or nearby offices as economic development staff.

Alone, this step did not lead to a useful
coordination of activities, but most

-

of the eight are in'the group of sites`with regular coordination systems.

;

In'Lynn, TJDP staff moved into an office with economic development staff

allowing informal contact to develop: /n New York City, the TJDP staff Ii6rSOn
.

located at an economic development agency made positive connections with that

agencys projects, whereas another staff person, who was located at the PIC,

and thUs apart' from economic development agencies, was not nearly as successf

Three' factors or
coordinative practices were explored and foUnd not to be

particularly significant:

Staff experience prior to TJDP,,,

.
,

TJDP Advisory Groups ,

Memoranda of Understanding

1, Staff Experienceprior'to TJdP Five TJDP sites began their operatiOn

with staff 'who. were not knowledgeable about either economic development or

employment and training programs. Several other sites choSe.staff who were

experienced in CETA programs, but not in economic development. One site chose
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a mix of individuals who were, among them, experienced in both sectors. While

a lack of familiarity with programs and people may have delayed programs,

does not seem to have had a Major influence on the eventual level of coordina-

tion achieved.

2. TJDP Advisory Groups`: Among the fourteen sites only Lynn, New York

City, and Portland, Maine formed advisory groups with representatives from

employment-and_training and economic development agencies, but they all

met less frequently as time padsed. Buffalo dubbed its PIC Board as its

TJDP advisory council. None of the advisory groups were important to the

v.,

development or the absence of coordinative relationships._

3., Memoranda of Understanding. Metcalfe, Montana, Paterson,/nd Philadelphia
/

did not negotiate written TJDP-specific agreements between agencies involved in_

TJDP. Other sites, to varying degrees invested effort, near the beginning of

TJDP, to negotiate agreements which specified the involved agencies' responsibi-

lities. Most agreements were vague and, in the end, were not perceived as

important to the TJDP process. In some cases, such as Portland, Maine where

agreements were signed with more than twenty departments and agencies, the

negotiation, pfocess helped' alert the community.'s organizations to TJDP's

objectives.

Of course each of the communities involved in TJDP had unique character-

istics which affected the implementation of projects and the nature of TJDP.'

Some examples follow:

Genesee: The decline of General Motors, the area's dominant employer, and

the poor economic climate in Michigan generally, and the county in particular,

hampered TJDP's progress.
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Lynn:- This city is a community held together by ethnic and partisan

political relationships. TJDP hasbenefitted because the project staff was

closely aligned with the city's political leadership.

Montana: TJDP was most effective on those Reservations hich

experienced at least a moderate degree of construction or natural resource,

exploration. On those Reservations where neither activity occurred, and

unemployment is said to exceed 90 percent (rat...,:0r than the 40-70 percent

unemployment rate cited for the other Reservations), TJDP efforts were

irrelevant.

New York City:- In this city which has a very complex governmental struc-

ture, TJDP efforts were concentrated on.Selected agencies closest at hand.

Portland, Mainel This site is a small enough city so that communication

between agencies and organizations is relatively easy. However, Portland's

small size suggests that only a few economic development projects were.likely

to, occur in-any particular period which reduced the potential of the targeting.

system to be tested and refined.

San Antonio: The already existent contentious relationship betweenAnglO
F.

and Mexican leaders delayed TJDP implementation in this city for many months.

Metcalfe: The town's government and the administration of the town's

0

recently built natural. gas system was perceived by TJDP staff to be on the verge

of collapsa: So staff spent much of their energy during the year the project

operated re-organizing and staffing the town's administrative systems.

Endurance of Coordination After TJDP

-Rutgers' researchers
explored-the likelihood of the survival of those

-coordinative relationships
which were in place as of the end of the demonstration
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period whether due to TJDP or not.' See Figure VII for brief prognostications

relative to each site. In the nine sites where information was being regularly

shared between the sectors, and certainly in the five sites where frequent

consultation (advice and/or endorsement) took place between sectors, similar

types or levels of coordination were expected to continue.

.
In almost all cases staffing changes were expected to occur because of the end

of the availability of TJDP funds. But TJDP's end was not expected to cause

a major setback in the piactice of-Coordination in, any of the sites. In eight

sites where information was being regularly exchanged, at least one TJDP staff

person was likelyto be retained after the end of TJDP funding. In several

cases, Community Development funds were' thought to be the likely source of

support for the position. In several others the PIC was expected to provide

ongoing support, assuming that funding was still available for such purposes

after CETA's demise.

-In sites, where One or more TJDP-funded staff persons had spent considerable:

energy on business development services (Lynn, Montanawide, New York City,

.Portland, Maine, for example); these efforts were viewed as much more likely. to

end with TJDP, indicating the lesser 'priority placed on business

development services by most sites.

1 2



-105-

FIGURE VII: LIKELY POST-TJDP COORDINATION STATUS*

Buffalo

Genesee

Lynn

Metcalfe

Milwaukee

Montanawide

New York. City

Insignificant changes in cperation caused by end

of TJDP; ?IC's continued operation 'will diminish

impact of TJDP's termination.

Personnel in TjDPwill be. retained by Flint and

Genesee County agencies; TJDP's concepts are familiar

to subcontractors who will continue to work with PIC

in the future; First Source Agreement concept may be

kept alive by community. and development agencies;

targeted job goals have become part of the county's

overall economic development program update.

Job targeting at development projects remains-at the

ED. One former. staffer (TJDP) is continuing this

work; one is administering a training program with the

ED:. minority construction projects are being

'continued; surveying of job needs of non-project-

related employers and minority business services (other

than construction set asides) is terminated.

Two staffers will remain as town clerk and deputy

Clerk; may. be able to provide business development

assistance and job targeting in a UDAG/CBDG housing

project; community development activities of the state' 1

governthent and Mississippi Power and Light and Metcalfe

relationships shoUld continue and may produce .benefits.

for the town; fiscal management procedUres organized d

by TJDP staff will most likely be adopted by communitY

action agency and applied to other communities in need

of assistance

'Department of City Development has added TJDP,component

and'person to ongoing operations. No other significant

visible residue in terms of either-intra-agendy or inter

agency changes.

Business assistance, development and strengthening

the Tribal-Employment Rights concept and2the technical

and training assistance to tribes will all cease with

TJDP's termination CETA will be unaffected by the

disappearance of the TJDP effort.

PIC.and ED have anongoing-commitment to continuing

and improving efforts to link employmentand.training

programs with economic development projects; a loan

administrationand employment
services unit will be

jointly funded.by ED and PIC; directoi will be former.

'TJDP staffer and job will include job 'projections on.

ED managed projects, discussion of E&T services with

Private firm and monitoring of the creation Of jobs.
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FIGURE VII: LIKELY POST-TJDP COORDINATION STATUS (continued)
.

Paterson The TJDP-project may. become part of the PIC program,
however,TJDP goals may be supplanted by PIC goals,
leading.to the dissolution of coordination among '

agencies.

Philadelphia TJDP's termination,will'have little effect on E&T
programs and almost none on economic development;
one TJDP staffer may continue at the PIC,and maintain
somelinkages established during TJDP; PIC develop-
ment section will continue coordinating with other
agencies.

TJDP policies and functions may continue if ,Community
Development Block Grant funds are made available; one
staffer may then remain and continue to target jobs
from ED projects, community opportunities to E&T
agencies and coordinate/facilitate responses from
agencies to employers; business assistance will be
dissolved.

Portland, Maine

Portland, OregOn

San Antonio

Seattle

Wilmington

First,Source Agreements. in force will continue and new
First SourCe Agreements will be developed through the :

projects of the Portland Development Commission and the
Port OfPortland; TJDP's staff will revert to employment
and training agency budget; PIC Mayj.ncorporatein:fiscal
'83 and hire a staff, assuming a primary, role in the
business assistance projects and greater - responsibility
for coordinatiOn and First. Source Agreements.

3

The city may use its comprehensive list. Of SMBEs
in.bictding procedures and referencing of sub-contractors:

however, utilization goals are missing,-leaving a
concept not.a program; other than in this area, the city:.

will not be affectedby TJDP1$ end.

TJDP's activities maybe:continued-until December 1982
if the city is able to use excess EDA funds to do so;.
TJDP's procedures are unlikely to be adopted by other
E&T:agencies; a CDBG proposal is beingvritten to support:;',

business assistance, incorporating TJDP's
procedures, althOUgh the:Continuation of W/MBE activities

is questionable:.

'- ',..s1v4

The )ob.targeting function of TJDP may be transferred

to the CommerceDepartment; 4 possible staff position

may emerge.to handle these responsibilities; or

.wilthington ED corporation staff may handle the moni-
toring function whichhas been the center of TJDP

-EDAEconomic Development
E&T (Employmentand Training)



CHAPTER VI: CONCLUSIONS

:The Targeted Jobs Demonstration Program was a modest effort with

ambitious goals. Fourteen communities were given roughly $200,000 over

a, two-year period to experiment With new approaches to linking economic

development and emPloYment and training programs. The intent of TJDP's

planners was to test some new ideas for improving the, targeting of job

and business'opportunitiesfrom economic development programs for economically

disadvantaged people and small and minority entrepreneurs. Nothing quite

like it had been tried before, although many efforts at improving the coordi-

.
nation of employment and, training and economic development had been under-

taken before TJDP. The demonstration, therefore, addressed long standing

and difficult problems in the coordination of federal programs at the local

level.

TJDP's Record

Overall, the TJDP record was mixed. Significant accomplishments were

evident in a few communities; moderate.performance was observed in several

sites, and very, little was accomplished by approximately half the grantees.

The principal acCoMplishMents of TJDP include the following:
a

an excellent job targeting strategy was established in one cityv

good but.incomplete strategies existed in four sites; .

private firms with experience'under hiring agreements supported

the Concept of job targeting by a'3 to 1 margin;

according to TJDP staff reports, over 1,000:jobs for CETA-eligible

indiViduals were obtained during the demonstration and several

sites expect additional. placements due to hiring.agreements that

were already signed;

TJDP performance compared favorably with traditional CE'Vk and PIC

programs; two out'of three "TJDP employers" had never been involved

with government sponsored employment and training programs prior

;() TJDP and the vast majority were satisfied with their experience;.



-108-

TJDP placement strategies were more efficient than traditional CETA

and 'Plc placement approaches in two communities and performed about

as well as'CETA and PIC programs in o other communities Of the

seven., where comparisons were poss

TJDP jobs were judged to be of about the same quality as jobs obtained

through regular employment and training programs in six of the eight

sites where a'comparison could be made;

TJDP job targeting. strategies substantially altered employers' hiring

patterns in a few sites, especially where the most effective job

targeting strategy.was developed;

,evidence from the more successful TJDP-sites suggests that CETA-eligible

people will receive a.substantially larger share of the new "permanent"

entry-level positions than they will receive from private firms under

the Urban Development Action'Grant Prograth nationwide;

usefUl business assistance
activities were undertaken in several

communities;

improved Coordination of economic development and emploYment and train-

ing programs was stimulated by TJDP in at least five communities;

TJDP is likely to have enduring effects on the economic development and

training landscape in at least six sites.

TJDP.also.experienced several shortcomings, including the following:

two sites developed only fair job targeting strategies; three communities

had poor job targeting strategies; and four communities had no,job

targeting strategy;

e, TJDP sites achieved only 1;.,..vercent of the jobs originally projected

in:their TJDP proposals in the ten Sites where we can make comparisons;

'e TJDP job targeting strategies- were, not judged to be as efficient as

regulak CETA and'PIC strategies in three of the seven sites for which

data were available;

TJDP sites'were
generally.ineffective. in improving the quality of jobs'

available to CETA-eligible individuals' through regular employment.and

training programs and most of thejObs fell into the unskilled, entrY7

level category;
. .

,most-private-firms did not alter their hiring patterns in response to

TJDP-initiated efforts;

only a few sites pursued the: business opportunity
objective of TJDP

with any vigor and those which,did generally disregarded the.national

objective of 'redirecting bUsiness opportunities to small and minority

business enterprises (S/MEES) and:focused instead on general assistance ,

. strategies;
1

30



in general, TJDP neither advanced the tactic of capturing smin-off

business opportunities. for S/MBEs'nor the strategy of linking S/MBEs to

employment and training programs;

little or no changes were brought about inthe coordination, of economic

development and employment and training programs in fiVe sites;

TJDP is likely. to disappear without leaving a trace in 'at Least five

communities.

Assessing TJDP

In our judgment, TJDP was a partial success. While several sites either made

no, attempt or were unsuccessful in carrying out the demonstration's objectives,

significant accomplishments Were achieved in a few communities- Most import-

:antly; Portland, Oregon's success with its First SOurce.Agreement strategy for

'targeting jobs fraim economic deV-elopment projects to Low-income peomke_strongly

suggests the potential value.of this approach for other cities and counties.

Given the problems and obstacles that beset the demonstration, the accomplish-

ments of more effective communities are indeednOteworthy and the poor per-

formance of the other 'sites is not surprisil.

TJDP was difficUlt to implement. TJDP started from scratch in all but

a few communities. Prior to the demonstration, as one might expect; most of .

the fourteen siteswere'not actively gursuing TJDP-elated goals. BVen in

Portland, Oregon (which was clearly the most successful site from the demon-

stratiorCs standpoint) the First Source Agreement strategy had only been tried

. once. Portland, Oregon's princimaladvantage, however, was that the First Source

Agreement concept had been accepted My tIe oolitical,leadership of the community.

Thus they had a significant head start over the other TJDP sites. The more

aggressive communities spent a large portion of their first year exmerimenting wit;

approaches and searching for workable solutions.rin order to make'TJDP

interagency coordination at an unusually high level was'esdential:
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The Aemonstration's
objectives had no, clear legislative or regulatory

mandate. Local staffs were asked to impose heretofore unheArd of requirements

on private firms receiving economic development assistance. They'had no federal

authority to apply job and business targeting objectives to federal, state or

local economic development projects in their communities: TJDP had been

envisioned as part of a larger, nationwide federal program, known as Employment,

Initiatives, but it was abandoned with the change in Administration at the federal

level. Local staffs received none of the anticipated
informatOnand support from .

federal regional operating agencies that would have helped them.accomplish their.

objectives. TJDP staff were 'simply left alone-to
experiment with this new and

Controversial policy idea.

The problems
inherent in TJDP were

compounded by the environment in which

7

the demonstration operated. TJDP staff found it extremely difficult to mount

a new initiative during a -period of declining budipt y resources at the federal,

state, and local levels and the accompanying uncertainty caused by such changes.

An economic recession also hurt the demonstration by knocking the legs out from

under many of the economic development projects and-private businesses with.

which TJDP staff were working.
0

Time was another enemy of TJDP. Economic development projects take. many

months or years to evolve. Staff efforts were frequently wasted on projects

that never materialized'., Other projects will come to fruition years after theV
demonstration ends. In other,

targetingwords, TJDP job targeting strategies may- 16ok.

much.better after a few more years, at least the Sites that attempted to

build.careful'strategies
and institutiona'iie them.

\

Is job targeting an effective ool for helping the diiadVantaged obtain

Unsubsidized employment f private firms assisted by economic development

investments? The Oregon experience strongly Suggesti thai\A strategy
\

13 4,21
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designed to increase job opportunities for low - income, people from economic

development projects through negotiated 'hiring agreements can'be'effective.

Political officials and agency administrators in the tity.supported the job

targeting strategy.'EMployers. withtaring_agreements supported the idea in

principle and expresied satisfaction with the people referred to them by the

1P
city's TJDP staff. Seventy-filljobd were developed during the demonstration

period and A00 additional jobs are likely to be achieved through the twenty

hiring agreements already in plate. According to local staff, the TJDP job

placement strategy was at least' as efficient and probably,;m?re so than other,

More-traditional approaches to helping the disadvantaged ob ain jobs. Thiol'obs,
?

deyeloped through TJDP's.efforts were at least as good and in a few cases better

than the jobs developed. for CETA - clients under other CETA-funded programs in

the community. Finally; and.Most importantly, Portland, Oregon's job targeting

strategy substantially altered the.hiring.patterns of a number of employers in

the city and directed a substantially:larger share of the new permanent entry-

.level positions to CETA-eligible individuals than they otherw e would have

Whether the experience in Portland, Oregon can be replicated7elsewhere is

received.

dependent on the will and capacityof a community. To start/a targeting

strategy like the First Source Agreement>nitiative_and support Must come from

\
high up in the government hierarchy. The MaYor,..COunty ExecutiYe, Or other

chief-elected official, atleaSt, and preferably other elected officials must be
. ,

i!-Tr

strong supporters,wur'early-agency coordination,an continte their Support.-
/

,

1

Coordination betWeen employment and training-age ieS-andeconbmiC develop-

/
meet agencies will. not prosper: unless it serves the /needs of each 'agency and

. F

provides mutual benefits. The employment. and training agency gains. acCess to
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.

jobs crea ed by 'economic development projects through a job targeting approach.

/
The econ mic development agency gets an extra marketing

tool in the form of

the training programs nd the screening and referral services offered, by the

employment'and training agency.

Once the will to undertake hiring
agreements exists, their success rests

with the ability of economic development and employment and training agencies

to deliver on their commitments.
Because it is a long, drawn-out process,

hiring agreements require continuous
attention and nurturing by staff., Hiring

H

_':agreements take a lot of.work, personal commitment, and energy. They also

require economic
development project money for targeting and employment.and

training money for recruiting and training people. Strong performance by the

employment arid training partner is especially im ortant. Its it cannot deliver

qualified people to employers when employers d and them,then there is.no point

in trying to move ahead with job targeting stra egies, that require employers to

44

4 .

use employment and training agencies. Hiring agreements are not likely to

'work unless the agencies responsible for implementation already operate relative-

ly effective traditional
employment and training and economic deyelOP ent pro-

. grams. It is a strategy more suited to .a mature and well functioningiagency; than

to one plagued .with administrative problems.

Is a-mandated job targeting policy essential? In our Opinion.it is ber

tainly preferable'dnd probably necessary.
Private employers who .benefit

low-interest loans, guaranteed loans, or other governmental assistance ought to

be-required to reserve a substantial portion of, the entry-level jobs created

by those investments for the diSadvantaged and long-term unemployed residents

of their communities. Stich a policy is justified because it enhances the value

of the:government investment by he.ping people who would.otherwise,be dependent

on governmental assistance and placing them in productive jobs. Mandated

. 134 ".
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hiring agreements'ask priyate employers who receive special assistance EC'return

that favor to their community.

, Without a firm policy that requires hiring agreements as a condition for the

receipt of economic development assistance, private developers and employers initial-

ly will be 'reluctant to participate. Yet, the overwhelming majority of those who pigned

hiring agreements were satisfied with the services made available to them in the

* 4

most effective site. While the agreements should be required, they should also

be flexible. Not every economic-development
project will produce jobs suitable

'for.low-inco S people with limited skills. Governmental agencies should be

willing to n gotiate with employers about the types of jobs that will be cohered

by the hirin agreement; employers should always retain final hiring,authOrity;

and,, the am unt of time allotted to fulfilling the agreement .should be generoUs,
4

if necessa

In co lusion, Rutgers' evaluation of the Targeted Jobe Demonstration

Program do ents.the potential utility ofaXjob targeting strategy for other

cities and counties. Under the conditions noted above, hiring agreements'can

bevery'effective in helping low-income people attain productive employment.

Significantly, most private sector employers who have been'involved in hiring

agreements are satisfied with the screening and-referral services they received .

and are willing to continue their participation. TherefOre, even though many:

TJDP communities did not successfully implement a job targeting strategy and
S

none of the sites effectively captured spin -off business oppOrtunities, the

notable success of one community's job targeting strategy and the'substantial

accomplishments of a few others, underscores the value of TJDP.. An innovative

approach for directing jobs to the economically disadvantaged was ddthonstrated

to be effective.
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A SUMMARY OF TiliikUFFALO/ERIE COUNTY,.. NEW YORK

TARGETED JOBS.DEMONSTRATION PROGRAM

PREPARED BY Donald Rosenthal

Overview and Origins of the Demonstration.

In 1979, a program to improve coordination among local governments in

puffalo-Erie County by promoting economic development was created in response to

the region's problems'of high unemployment and an eroding economic base. As a

result, when the County. received the Targeted Jobs DemOnstration (TJDP) grant;

1.t was linked into. this pre-existing coordinative. effort. Cooperation between

the City of Buffalo's and .Ekie County's employment and. training sectors, however,

was less evident because their respective CETA programs operated independently

of each other.

The City and the County did find common ground from which to promote economic

development in their support of the State-created Erie County Industrial Develop-

ment Agency (ECIDA).; which by early 1979 emerged as the major economic development

'.agency for the area. The City, County, and ECIDA, then, in turn, created the

BUffalolnd Erie County Private Industry Council (PIC)

The P/C was seen. by local political leaders as the natural vehicle for imple-
%

fltenting TJDP. The PIC was formally created in June 1979 but did not become fully

operational until a year later. In-the interim, staff from the 'fledgling agency

and others. from the interested ecootaic development community cooperated in pre-

paring the TJDP proposal which was submitted in October 1979. The PIC structie

and TJDP went into operation simultaneously in June 1980 although the TJDP grant

,had been awarded as of March 10, 1980.

P appliCation focusedon:five federally funded projects that were at

4

ges of implementation when the proposal was submitted. The proposal

additiona y envisioned the use of some of the TJDP funds for staff support of

;:the MinorityHContractors Loan Program (MCLP) operated by the City's Division of
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Economic Development (DED).' Finally, the original application proposed to direct

some resources to On-thrJob Training (OJT) prograns which would promote neigh-

borhood revitalization'
efforts, a program element associated with the goal of

promoting small business development. (This objective disappeared early in the

implementation of TJDP.)

With the exception of the MCLP, TJDP activities were
intermingled with the

Title VII - funded activities of the PIC, so that responsibilities for TJDP were

spread among the PIC's 13 person staff. As a whole, TJDP resources were melded

4r

into the general operating funds of the PIC and were used for general assistance

to private industry in the employment and training of CETA-eligible persons, rather

than being targeted specifically to projects receiving federal funds.

-

Major Accomplishments of TaDP

I

Because *of the way resources from TJDP were used, it is difficult to evaluate

the direct effect of program expenditures.
TJDP did have a positive effect in

. ,

reinforcing cooperation among, local economic development agencies despite the

occasional tensions which marked relations between the economic development sector

and the administrative leaderships
of the County and City CEMA.programs.. As a

result of these tensions, the formation of the PIC was delayed and certain' organ-

izationalproblems
Oocured such as the fission in late 1981 of the Erie COunty CETA

Consortium into two successor bodies.

Nonetheless, TJDP may have been
responsible fOr a more advanced level of inter-

organizational cooperation among
participants in the employment and training sector.

The three jurisdictions that were
administering the CETA funds continued to assigli

Title VII fUnds to the PIC and participated in its operations. The new Suburban

Towns ConsortiuM (created from the-split with the County Consortium) also utilized

the PIC to administer all of its CETA programs.-
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Although ;some TJDP funds;were earmarked to underwrite staff support for the

MCLP, the actual cnntribution of TJDP to the operation oUthe program was marginal.

Likewise, business assistance provided through TJDP (other than support for minority

contractors), was insubstantial. Although few significant programmatic_ changes

occurred, the PIC did take part, along with other actors from the economic develop-
.

ment community, in an effort to promote small business development. No attention

was-given to minority businesses (other than contractors), nor was a special effort

made to promote businesses run.by women.

TJDP, in Buffalo -Erie County, was limited in its efforts to target employment

opportunities from federally-financed projects to CETA eligibles. .Instead,,TJDP

funds went into providing general assistance to non -federally financed efforts by
ye

firms in need of specialized training packages for already employed workers or by

companies wishing to use the PIC as a screening agency for a small number of pro-

spective. employees.,
j

There were two exceptions,however. First, an agreement was signed in May 1982

between the PIC and the Buffalo Hilton Hotel--the recipient of the City's first

Urban 'Development Action Grant (UDAG)--which promised to make the PIC the major

_source for the pladement of employees in various positions' to be opened. to CETA

eligibles in the future. Secondly, amore recent UDAG grant contained .a commitment

to an even more formal hiring agreement with'a private company.

Still, while TJDP resources provided the PIC and the interests it served with

the opportunity to expand the reach of their activities, it was difficult to isolate

any significant impacts which resulted from the limited resources associated with

the program. Rather, TJDP was simply part of the mix of.program-resources used

by the emerging economic development community to support employment and training

opportunities for CETA eligibles both in projects receiving governmental assistance

and in those firms seeking OJT or Targeted Jobs Tax Credits (TJTC).,
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Reasons for Progress and Problems

The Buffalo-Erie County TJDP effort deviated from its original proposal

because of the following reasons: the nature and timing of the targeted projects.

at the time of the TJDP grant; the manner'in which the local economic development .

community reacted to local economic Conditions; and,, the way in which the PIC

conceived of its role in carrying out its mandate.

First, the 'projects that. were targeted generated primarily short-term construc-

tion jobs. Given the strong unions in the Buffalo area and the existence of high

unemployment among unionized labor, the PIC. and other actors in_economic development

agencies were unable to impose demanding-requirements upon,:-those responsible

for such. projects.
Nonetheless, PIC staff were hopeful that they could still

become involved with those projects that. were not,y t completed.

The uncertain future of the local economy,
reinforced by the downturn in the

,national economy during 1981 and 1982, further limited the number. of jobs prodUced

by TJDP projeCts. The job projections made in many applications simply did not

come true; In fact, some companies rather than experiencing growth'as a result

Of their UDAG-related investments, instead cut back their complement ofemployees.

Furthermore, the PIC, the ECIDA, and the City's DED were quite reluctant to

make hiring agreements a formal condition of economic development assistance.

They viewed their services as designed to meet the needs of private industry and

were unwilling to impose formal agreements upon private investors.

This perspective on the part of the PIC was reinforced by the attitude which

the staff held with respect to the quality of jobs that. were available on some of

the UDAG projects. The staff was more concerned with providing jobs (as well as

OJT) which were more likely to develop skills, promise long term permanent employ-

ment, and pay better. The.PIC was notascommitteato the jobs produced by the

targeted UDAG1e,many of which' were low skill, high turnover positions.
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.A SUMMARY OF THE.GENESEE COUNTY, MICHIGAN
TARGETED JOBS DEMONSTRATION PROGRAM .

'PREPARED BY Peter Kobrak

Overview and Origins of the Demonstration

The impetuslorthe targeted jobs grant came from the Genesee County Metro-

politan Planning Commission ( GCMPC). The grant was intended to enable the County

to extend the economic development activities that had remained entirely separate

from the County's manpower programmingLTJDP provided an opportunity to determine

whether a linkage might prove

stimulate the creation of 300

mutually beneficial. Finally, if the funding could

jobs as proposed in Genesee's TJDP application, then

such an opportunity must be exploited.

The grant proposal was submitted by GCMPC after receiving endorsements from

its Economic Development Division Director and his staff. It was written by a senior

.GCMPC planner, who eventually, became the TJDP Coordinator, and gained acceptance

Without difficulty from GCMPC officials and Genesee County and Flint political

executives.

The City and County. TJDP staffers already worked in the units where thby per-

formed their TJDP responsibilities. The grant paid the salary both for the Senior

Planner who administered the grant and for another planner who worked closely with

her until he .resigned late in 1981. Members of the County's Economic Development

DiYision and also the City's Economic Development Division charged, to the grant the

relatively small proportions of their time spent in implementing the targeted jobs

concept. The TJDP Coordinator, located within the Genesee-Lapeer-Shiawassee-Flint

,CETA'Consertium (GLSF), played a major role in TJDP, and 75% of his time was raid

through the, grant. However, early in 1982, when a number of City of Flint employees-

were laid off, he was bumped to a job in another agency and not replaced.
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In implementing TJDP, Genesee County focused on several, largely federally

funded,Urban Development Action Grant (UDAG) projects where TJDP hiring commitments

were built directly into the preliminary agreements. The remaining 150 jobs in

the TJDP commitment were, intended to come from other City and County economic

development
activities related to loans and other financial inducements available

to employers. Heavy initial emphasis W"hs placed on a strategy that integrated the

targeted jobs concept with the marketing by City' and County economic developers of

.these loans.. Through a "broker" provided by the GLSF Consortium, available CETA

training and services were
coordinated with this marketing thrust. This broker

handled the screening and referral of
CETA-eligible, persOns for the available TJDP

slots.

Major AccoMplishments of TJDP

Flint and Genesee County economic developers devoted most of their attention

during the first year to selling.. the targeted jobs concept to employers. Partly

because of the County's extremely serious economic condition, however, this effort

netted few jobs. Furthermore, only two UDAG.projects materialized. during the grant

period, and they also provided fewer
positions for CETA-eligible persons than had been

anticipated. As of July 1982, a total of 90 CETA-eligible placementSwere,developed

as a 'result of the TJDP program. To their credit, the targeted jobs staff only

counted CETA-eligible persons with whom they were involved through the GLSF ConsOrtium,

and so, while the, figure falls far short of the overall goal of 300 jobs'initially

set, it is an accurate representation of the activity that did take place.

By the second year of, its targeted jobs program, as Genesee County economic

development activity
continued to wane, GCMPC realized that it would not approach

its TJDP goal. Furthermore, the model was not yielding the desired results. GCMPC's

'Director, and his counterpart in Flint's Department of Community and'Economic Development
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determined that in'exchange for financial inducements, it would be appropriate to

require that employers sign a "first source" agreement. Such a contractual provision,

which they refined through contact with the TJDP program in Portland, Oregon, would

ensure the placement of CETA "eligibles"'in "appropriate job openings created through

all economic' development programs and projects."

The nature and future of these proposed first source agreements remains under

discussion. Economic development staffers are cautious about building such a manpower

commitment into their marketing strategy. One such staffer seemed to speak for his

colleagues when he indicated that "staff would be requiring commitments from the enter-

preneur, and making commitments in turn, concerning employee training and referral

programs, over which they could exert little or no control." The Forwardpevelopment

Corporation, a joint city county economic development mechanism, refused to endorse

a "first source" strategy for its projects. The GCMPC and Flint's EDD, however, may

still sponsor a pilot First Source agreement project.

In placing 90 CETA-eligible persons in unsubsidized positions within the private

sector, the targeted jobs program was able to claim approximately one out of every ten

jobs .in the County from September 1, 1980 through November 1, 1981, that were subsidized

With federal, state, and local funds. Of the 51 businesses that generated such open-

ings during this period fewer than ten,

eligible candidates.

according to GCMPC, agreed to accept CETA-

The job openings in Genesee County's targeted jobs program ranged from minimum

wage positions in fast food franchises to light manufadturing jobs. The most visible

employer was the Hyatt Regency Hotel which recieved a UDAG grant, and hired 26 CETA

participants in a variety of entry-level positions that ranged in pay from $2.60 to

$4.50. In the case of some employers, the jobs were better than the manpower subcon-
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tractors might otherwise have identified, and some of the companies had not Previously'

had contact with CETA or its manpower subcontracting agencies. Hiring patterns, how-

ever, were rarely changed.

During the last several years, Flint has provided somewhat more support-to small

and minority business enterprises (SMEE's). It has channeled this - effort, however,

through the affirmative action provisions of its contract compliance program. Neither

Flint nor'Genesee County chose to include among its TJDP goals the provision of SMBE

services.

To some extent the economic development and employment and training actors in the

past avoided conflict because they had so littlecontact, Enhanced coordination

between such agencies was certainly a contribution that TJDP provided in Genesee

County and Flint. The interagency system for job orders and job placements implemented

through TJDP gave the economic deVelopmant network a single contact person within the

GLSF:Consortium-' This Targeted Jobs Coordinator processed the order, and selected the

CETA agency best suited.to meet the employer's. needs:, The Coordinator kept all of the

necessary records, and feedback from the network, as envisioned in thegrant proposal,

did result in some adjustments within the CETA system.

While coordination was
considerably, improved over what it was, the resulting

accommodations were not of a kind that
required,much,adjustment on the network's_part.

Economic developers remained suspicious of CETA, and debious that such an economic

development - manpower linkage would facilitate their task. For its part, the CETA

Consortium was somewhat hobbled by changing national policies and its own internal

organizational problems.

Reasons for Progress and Problems

Implementation of the job targeting concept in Genesee County represented a

.

sincere but sometimes timid effort. To some extent this caution was based on the
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assumption that job targeting was fruitless in.a difficult economy, and, therefore,

efforts to achieve it were limited. One'economic developer explained GCMPC's

reluctance to develop a stronger enforcement mechanism by 'saying, "little has been

done with enforcement in Flint for fear of losing something."

In the absence of a confident sale of manpower training and services, it was

the companies that were already enlightened about the relationship between human

capital and productivity who stood to benefit the most from Genesee County's TJDP

program. The TV cable company that entered the program without even accepting a

financial inducement utilized more training funds and retained more employees than

any of the companies that entered into the GCMPC hiring agreements over which the

economic developers continue to resist and TJDP staff continue to promote. One

GCMPC staff sensed the missed opportunities in saying, "We should have pushed train -.

ing and people aspects more than simply, gee, look at all the money you'can save.'"

Given the barriers to effective targeted jobs coordination in Genesee County

support from some of the key agency executives proved to be surprisingly positive. ,In

the face of doubting economic developers and a weakened manpower system the directors

of the. Flint Community and Economic Development Department and GCMPC, with the encourage--

.ment of the .TJDP Coordinator, moved ahead in exploring the potential of a first. source

agreement concept.

GCMPC is trying to link such a first source agreement to its EDA revolving loan

funds. The TJDP Coordinator is interested in building into the procedure for obtaining

such a loan, the stipulation that the employer must meet with the training agency--

prior to any contract signing. And interviews with executives from the two UDAG

projects that are still in the ,planning or ccbstruction'phases reveal their willingness

to meet the targeted jobs contractual provisions. It would be premature to predict the

`outcame of these.efforts. Should they succeed, however, the role of the demonstration



-123-

Genesee County

project in effecting a linkage vital for Genesee County's future could be significant.

The fundamental stumbling block that continues to bedevil Genesee County's effort to

capitalize on what it has learned from TJDP is to gauge successfully what employers

are .prepared to accept in terms of a manpower commitment, as they contemplate moving

into Genesee County or expanding an enterprise already there.

14



o _124 -I Lynn

. A SUMMARY.OF THE LYNN, MASSACHUSETTE
TARGETED JOBS DEMONSTRATION PROGRAM

PREPARED BY Donald Baumer

Overview and Origins of the Demonstration

The Lynn Targeted Jobs Demonstration Project (TJDP) came about through the

tiative of the Director of the Lynn Office oeEconomic Development (OED) and

e ollow-up support of Lynn area elected officials. In his three years in Lynn

prioi t 1979, the OED Director had been quite successful in obtaining federal money%.

for the C ty. Most of it came from the Economic Development.Administration (EDA)

and the Sm 1 Business Administration (SBA). At the time, that the TJDP proposal was

submitted, the City had two major development projects underway. One was a UDAG,

that called for a renovation /conversion of two former shoe factory buildings into

modern apartment . 4,-'7s. The other_proje

grant and sought to c

e idea of bringing employment and training agencies into these and other economic

'development projects was one\that appealed to the OED Director and Lynn's Mayor,

Antonio Marino, and they decided to go ahead with the proposal and the competitive

as--611-4;1- through an EDA Title IX

another old shoe factory into an industrial condominium.

process associated with it.

The goals of Lynn's TJDP were\ very much in line with the stated national

objectives. The basic plan was to hire a staff that could promote the cause of jobs

and training for low income people within OED and among the businesses they served:

\
The TJDP staff would also provide various kinds of services to small, and particularly,

I

minority` owned businesses. The most important immediate objective was to create a

much stronger link between City development agencies and area employment and training

ageicies.

The original TJDP,plan envisioned a strong CETA agency with a large number of

Public Service Employees (PSE) who could be moved into jobs opening up in firms involved
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any of seven targeted projects (nine projects were listed in the proposal but, in

two cases, components,of-what,was
essentially. the same project were counted as

separate projects). By the time the demonstration began it was clear that both

--sides-of=this_2vision_had become
problematic.' CETA/PSE had been greatly cut back

and would soon be entirely eliminated, and project related jobs were not appearing ,

in_the_numbers that had been anticipated..
This forced the TJDP staff to make some

quick adjustments, and a two-pronged job targeting strategy soon emerged. One component

of this was the project work, which was intended to produce employment plans for

hiring low income people. The second. was, simply for staff to go out to all firms

in Lynn that had received OED assistance and use the good will engendered by 'this

assistance to secure first source hiring agreements. The placement system called ,for

the TJDP staff to pass along all job orderth they obtained from businesses to the

employment and training agencies in the City. These aggncies then made referrals and

reported placeAnts back to TJDP. The other major activities of TJDP were the

development of training programs in areas of .ideptAfied need, the provision, of general

essistance and financial advice to small firms, and the establishment of a minority

business assistance program involving a series of specific services.

The TJDP staff consisted of four individuals and Targeted Jobs became a division

. .

of the Office of Economic Development.
Initially there was no hierarchy within the

staff, but later one of the four was appointed DireCtor. The OED Director, however,

was always the ultimate authority on major TJDP issues. The close-association with

OED was-essential for the TJDP staff: It gave them legitiMacy in the eyes. of businesses

and City agencies.
Support from OED and the Mayor remained solid throughout the

demonstration.

Major Accomplishments of TJDP

The Targeted Jobs
Demonstration in Lynn recorded,a total of 196 placements.
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However, this figure gives an overly positive impression of the effectiveness of

...the job targeting strategy. Just over 70% of these placements were TJTC certi-

ficatiobs (many of them retroactive) with two Lynn firms. All arnearly'all,of the

jobs paid minimum wage, and turnover, in them was very high., The Business Manager

in one of these firms estimated that 5 of the 90 people certified (and thus counted

ti

as TJDP placement) were still working for the firm in the summer of 1982. Some of

the placements made with other firms were also of questionable quality, but others

were quite good. Just less than'20% of the placements were with firms connected' to

targeted projects. .TJDP job targeting "efforts promise to deliver a number of future

placements,ebut at-this point the scorecard must be read as showing mixed results-

'Delays in the timetables of sevel key projects inhibited further job targeting

success, TJDP also was responsible for the design and implementation of two training.

programs.. The .first,.for machinists, ran into serious trouble when trainees,tram

CETA and welfare lost their subsidies and the businesses involved were not able to

a_

hi,re trainees because of a deteriorating economy. The second, for stitchers, is

'now underway and looks promising.. Thus; the job targeting strategy in Lynn--was

not an unambiguous success.

The record for business assistance services was also mixed. Working with firms

participating in targeted 'projects to...ensure that matters prOceededas qUickly and
. .

,smoothly as possible was a Major-part of the demopstatiOn in terms of staff time

.devoted. In the end, however, few actual jobsraUlted from this activity, although

employment plans are in place that should, yield jobs in the future. With TJDP, came

the first use of set-asides for minority subcontractors in Lynn economic development

prOjects. These were viewed as successful by the. OED Director and many others, including,

;of course, the firms receiving the subcontracts. The set-aside policy is to be con-

. tinued and stands as a solid accomplishment of,TJDP.. There were several other specific

14
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Lynn

services that were either planned or
actuallypstablished for helping minority, firms

o

(a revolving loan fund, technical assistance, a Spanish newsletter, and a City

affirmative action plan),- b ut none of these.proved effective.

TJDP did succeed in bringing about a better link.between economic development

and employment and training agencies in Lynn. Through the. job placement system

described above, both the City dETA agency-and the state's IiiviSion of Employment

Security (DES)
referred'low-income people to jobs in.firms assisted by OED. (It

should be noted that both of these agencies viewed the TJDP staff role in this'as

mostly superfluous.) In addition, the two training programs brought together economic

development and employment and 'training agencies with,the private sector in cooperative

ventures. Still, the linkage b tween sectors in Lynn was-more flimsy and less effective

than it shaUld have been. Even though the TJDP staff had some background in employment

and training (as is shown by the training programs they developed) their pre-hiring

negotiations with project related irms did not' typically emphasize or promote the

\ 's

full range of emploYment/aud training services
available in the community vigorously'

enough to Make theM an.integral par
1

a *. / ,

serVices, but the TJDP' staff was not
/

'ment of employment and
! '

training reso

and placement services for the firms.

Someone from a locaf l employment and t

not done.- As a/result, the employmen

could be evaded rather easily.
/

of the process. Firms were informed of these

in a position to make decisions about the develop-

rces(or even to design a full program of training

'Such a strategy would have required bringing

An exc

progiam; which offered thl pr ise Of

.

employment/and training agenSies and

'benefited froM'the presence ,of TJDP.
/.

aining agencp into these negotiations, which was

plans of participating firms were vague and

ption to this pattern was the stitcher training

eing a very effective linkage. Nonetheless, t

e economic development agencies:felt that they
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TJDP itself did not bring about any great change in the economic development

or employment and training landscape even though cooperative relations were estab-

lished. The OED Director hoped-to move toward a close working relationship with

CETA now that TJDP helped to show some of the benefits that could cameiiam-suFh a

relationship. The City CETA office was excited about the stitcher training program,

and looked forward to working with OED on more joint ventures in the future.

Reasons for Progress and Probleths.

The Lynn TJDP enjoyed the support.of several key actors in the public[and

private sectors, which was of great benefitto the staff as'it attempted to achieve

its goals. The. OED Director and the Mayor were two very important sources of such

support. The businesses participating in the various facets of TJDP were also quite

supportive because of their favorable attitude toward OED and the close association

between OED and TJDP. On the employment and training side, the City CETA agency

was very cooperative, and, while there was some friction with DES, they too were

':basically cooperative. However, there was no direct connection between TJDP and a

CETA prime sponsorship or a PIC. This was the only significant negative factor in the

political-administrative environment.

Economic conditions were reasonably good in the first, year of the demonstration,

put became quite poor in\the second. Naturally,this,inhibited job placement activity.

:Even though a great deal of progress was made in,getting most o f,the planned projects
[

underway only three of the eight (one was.added,to the original seven) targeted prd-.

jects'reached the point of construction during the demonstration. One of these was

completely destroyed, and a poi-tion of another badly dapaged in a catastrophic fire

which Lynn experienced in November, 1981. The other project was still in'construction

when TJDP ended, with most of the jobs promised for the future. It should be noted

that the fire, and its aftermath halted nearly all normal activities of public agencies

.in the City (including TJDP) for a considerable period of time. All of these factors
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conspired to limit the effectiveness of job targeting efforts.

The TJDP staff itself was mostly a plus. Three of the"four members were hard-

working, dedicated, and well-intentioned.
Initiative was shown in the development

of a job placement system using referrals fram CETA- and DES, .and in obtaining two

training grants from the state. The coordinative wca on projects was also highly

regarded by local actors. Nevertheless, staff efforts in all of these areas could

have yielded larger returns if someone wi/th a broader background and more experience

in employment and training had been involved. Over time the staff became more

oriented toward economic development and business assistance and less directed toward,

job targeting. The minority business assistance program likewise could have benefitted

from a more experienced staff.member.
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A SUMMARY OF THE METCALFE, MISSISSIPPI
TARGETED JOBS DEMONSTRATION PROGRAM

PREPARED BY Lance Smith

. I

Overview'and Origins of the Demonstration

.The Town of Metcalfe, Mississippi, is a small rural community of 1,000

residents located three miles outside the City of Greenville, which is in the

extreme western part of the State. The community was granted a Charter of Incor-

poration from the State in November 1977. Prior to incorporation, the community

Was not really served by any unit of local government, since it fell outside the

boundaries of Greenville and was largely ignored by County and State authorities.

Metcalfe was, and largely remains, a:small community of Black families, many of whom

are housed in what'are literally shacks, and dependent on welfare and temporary jobs

in Greenville or on nearby farms.

*Metcalfe's proposal for participation in the'Targeted Jobs Demonstration

).Program (TJDP) was prepared by the Mississippi* Action for Community Education (MACE),.

.a local\community development corporation headquartered in Greenville. One of MACE's

many activities haS been to assist small Black communities in becoming.legallT.incor-

porated sO that residents can control the distribution of ubli resources in their

areas. As of September 1982 three Black-controlled towns were cre ted, one of which

was Metcalfe. After their incorporation, MACE helped them secure outside funds for

community'improvements. All of Metcalfe's community improvement projects, as well

as its TJDP grant, were developed by a senior member of the MACE staff. Until D

staff were hired, this individual was the only person who knew anything about TJDP

Metcalfe.
.

TJDP, as described in Metcalfe's:WU grant proposal, consisted essentially of

hiring a TJDP staffcas part of the Metcalfe government. The proposal called for the

staff, to negotiate agreements with contractors on federal projects to hire local

resi epts, obtain outside funding for Metcalfe, coordinate with economic development
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and employment and training agencies, and assist local residents in obtaining Con-
<

struction and permanent jobs froM a number of federal projects already planned for.

Metcalfe.

TJDP moved slowly in Metcalfe because MACE did not believe that a quick startup

was necessary or urgent. TJDP staff were not hired until August 1981'. By then all

of the federally assisted construction projects targeted in Metcalfe's TJDP proposal

had been completed. The only other project available for developing jobs and business

opportunities for Metcalfe residents .did. not begin until May 1982.

Five individuals were hired to administer TJDP in Metcalfe: a Project Director,

Business Development Specialist', Administrative Assistant, CommUnity Development

SpeCialist, and Secretary. TWo were housed at the MACE headquarters'in Greenville,

and three in the Metcalfe Town Ha

The TJte, staff quickly realized that the administration of the Town was dis-

organized. The Town's natural gas system was in danger of bankruptcy because of

underbilling, the water system was not being adequately
maintained, and the Town's

auditing and dcpounting procedures were haphazard.
Consequently; the TJDP staff spent

much of its time reorganizing Metcalfe's fiscal administration.

The staff's programmatic
activities were directed primarily at gathering data

for future use in attracting industry to Metcalfe and channeling Metcalfe residents

into any jobs that were developed.

Major Accomplishments of TJDP

TJDP staff took several stepS towards targeting jobs and,leveraging business

opportunities for Metcalfe residents in federally assisted construction projects.

First,coordinative linkages were established with the Mississippi Research and

Development Center, which assists employers
interested in locating in Mississippi

with identifying communities best suited to their operational requirements. This
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was the first effort made by anyone to link Metcalfe to the economic development

activitiesof-the State government.

Second, staff contracted for a survey of Metcalfe residents and compiled a

directory containing their employment status and skills. The directory will be used'

to identify individuals suitable for jobs resulting from economic development efforts

in federally construction.

Third, staff contacted and compiled a directory of small and minority business

enterprises willing to hire Metcalfe residents in construction jobs on federally

assisted projects. The directory will be used for choosing subcontractors in future

proj ects.

Although at'this'ame there are few impacts from TJDP, there may be some

important benefits framTJDP in the future. The linkage"tvith the 'Mississippi Research

and Development Center may bring industry to the area. TYAnd the information. gathered

on local residents and construction subcontractors may help Metcalfe residents obtain

construction and permanent jobs in a federally assisted construction project thL

recently began. The success of job targeting efforts will depend largely on whether

Metcalfe develops contractual requirements for subcontractors and other employers'

to hire Metcalfe residents, and formal procedures for referring residents to job

openings.

Reasons for Progress and Problems

Overall, both the progress and problems of TJDP in Metcalfestemmed primarily

from its political and organizational environment, together with some idiosyncratic

factors. In effect,MACE wrote all of the Town's grant applications and brought, in

grants to develop water, gas, and sewer systems, build an industrial site for a

railroad spike manufacturing company, and establish subsidized housing. MACE clearly

helped Metcalfe, and to .a limited extent it tried to ensure that business and employment
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opportunities from the federally assisted projects it brought into Metcalfe went to

Metcalfe residentS.

When TJDP came into this organizational environment, it was adapted to serve

the priorities of MACE and address the immediate problems of Metcalfe. The program

was slow in starting because MACE was fodusing on other activities and did not

quickly hire a TJDP staff. Once hired, the staff believed that it was more important

to reorganize the Town's fiscal administration than to pursue TJDP's programmatic

goals. Finally, when programmatic activities began, they centered on gathering data

for future use in attracting employers to Metcalfe because of the Town's most urgent

need for economic development.
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A SUMMARY OF THE MILWAUKEE, WISCONSIN

TARGETED JOBS DEMONSTRATION PROGRAM

PREPARED BY.Randall Ripley

Overview and Origins of the Demonstration

Milwaukee decided to apply for a TJDP grant because the two key individuals

who wrote the proposal--the Private Industry Council President (the chief staff

member) sand the Acting Director'of the Division of Economic Development in the City's

Department of City Development (DCD)--thought it would be a good opportunity to bring

some extra resources into the community. Simultaneously they saw an opportunity to

try to develop some economic development-jobs coordination between the. City and

county (the CETA prime sponsorship:and thus'the "host" jurisdiction for the PIC),

with the local Chamber of Commerce (MetropOlitan Milwaukee Association of Commerce.

'MMAC) added as a third partner.'

From the outset TJDP in Milwaukee was conceived of as a vehicle for achieving

a variety of local goals, some held in common by the participating organizations and

individuals and same held only by subsets. Also from the beginning TJDP was not

conceived as, an entity, separate and apart from other already existing enterprises

. ---

and agencies. It was supposed to be intermingled with existing programs agencies,

and activities. And, if events or new ideas seemed compelling, the key actors felt

free to change the details of the project as it evolved over time. Thus the Milwaukee

TJDP was characterized by 1) fluid boundaries, 2) changing programmatic emphases, and

3) central attention to a variety of local goals.

In Practice, the three sponsoring agencies pursued four general goals:

1) the creation of job opportunities, especially for the most job ready of

the CETA-eligible population: The number 400 was used in the proposal;

2) the creation of business opportunitie, especially for small and minority.

businesses;
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\

3) the creation of a regularized linkage among the three core agencies as

they pursued their separate programs, agendas, and goals; and,

4) the building of local capacity to plan and manage both public and private

investments in such a way, as tomaximize economic development results.

.Firm job commitments tied directly to the award of either 'federal or local.

sconomic development aid such as UDAGs, local loans using federal funds; local ,tax

investments, or local industrial revenue'bonds were not .pursued. "Targeting,"

defined as leveraging jobs for CETA-eligibles during negotiations prior to the

award of federal economic development assistance,
likewise was not pursued in

\

Milwaukee during most of the life of the project. Key actors in Milwaukee.TJDP

program did not accept this definition of "targeting" as legitimate d did not

design or operate a program that attempted to achieve it.

Most of the .TJDP money went for 2 1/2 staff positiOns--1/2 at the PIC, and full

positions at DCD and MMAC. Only in the.first quarter of the project (October-

'December, 1980) was the focus exclusively on companies that had received economic

development aid. After that, all businesses in the county were considered targets.

The Vitiate staff member at PIC principally played the role of thinking of new

ideas and programmatic ventures to consider pursuing. The DCD staff member basically

ti

became an OJT job developer. The MMAC staff member focused on upgrades andon small

and minority business assistance. Coordination and interaction between these three

individuals fluctuated but, overall, was minimal.

Major Accomplishments of TJDP

As of June 1982, job opportunities .were
created for 55 CETA-eligible

individuals who filled OJT slotsj.nd 11 individuals who filled direct placement slots,

all developed by the DCD -TJDP staffer. A mall number of upgrade slots helped\create

some of the OJT slots, although the upgrade effort in general was not a success and

was abandoned in the Spring of 1982.
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The employment referral service created for the tenants of a downtown retail

mall which opened in late August, 1982 may have resulted in some jobs in the $3.35

to $4.25 rangefor CETA-eligibles. The developer certified that there were to be a

minimum of 500 full-time and part -time jobs available when the mall opened. However,

the, structure of the referral service did not appear to create many chances for

intervention on behalf of the disadvantaged. The key 'actors in making the entire

referral service work smoothly were the Wisconsin Job Service and the developer.

The key intervention role for the disadvantaged was played by the DCD-TJDP job

4
developer.

The one concrete businessassistance service with observable payoffs was

provided by the Minority Business Council, which pre-exisied TJDP-but was staffed

by the MMAC-TJDP staffer during the TJDP period. This council sponsors minority

business presentations to purchasing agents of majority Milwaukee businesses and.

results in increased business for some of those making presentations. The most

visible and concrete instance of TJDP-sponsored coordination was in relation to the

mall referral service. This effort went through many different stages of design

before a formula that all participating agencies could agree on was finally found.

TJDP made no immediate, profound changes in.the economic development and

employment and training landscape in Milwaukee. The most optimistic local assessments

were that TJDP opened up some channels of communication between different agencies

and individuals that might have a payoff in the long run for the City and County

in terms'of linking economic development with jobs for poorer residents. Most:locals

felt that al/ agencies and programs would return to "business as usual" after the

demonstration's end. However, the definition.of "usual" changed at ,least.in DCD,

where a number of professionals increased their awareness of the utility and

desirability of a jobs component for their ongoing activities because of their
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interaction with the Able staff member who was hired for two years with TJDP funds..

DCD is keeping this individual at least through December, 1982, and is seeking ways

/

of keepM him. longer, perhaps through joi9tly funding-the position with the PIC.

Reasonslfor Progress and Problems

Key factors that help explain both the presence of some accomplishments .and

the lac of achievement of many local and national objectives can 'be identified

briefly as the following:'

. A deteriorating local economy meant that fet businesses were hiring. Even'

some o those that had expanded with economic development aid had to lay off most or

all ne employees by the Spring of 1982.

. The lack of any. visible positive support from City and County political

figu es for using TJDP innovatively helped guide the staff toward fairly conservative

goals.

3. Non-interference with staff initiatives and activities by higher levels

in the participating organizations helps explain why able staff members could achieve.

\V same things. At the same time it meant that weaker staff members were not supervised

well. And, it deprived the entire effort of any organizational muscle that might

have been necessary had new directions been sought. Thus the relative autonomy of

staff proved to be a mixed blessing.

4. :The skills and.perserverance of the DCD -TJDP staff member were particularly

.

useful in achieving even modest accomplishments.

, -

-5. The lack of a targeting effort involving some form of pre-award quid pro quo

(public, resources for private jobs for the disadvantaged) meant that'targeting" had

to be post hoc. This helps explain why successes were few in the job opportunities

effort. Employers saw no reason to change normal hiring practices and did not.

6. The sporadic nature of coordination suggests that there was not enough
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consistent leadership from any single source to promote coordination that would

have some major impact even though a number of individuals gave some time and

effort to promoting coordination and some of these attempts worked.
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A SUMMARY OF THE MONTANAWIDE
TARGETED JOBS DEMONSTRATION PROGRAM

PREPARED BY Kenneth Ryan

Montawide

Overview and Origins of the Demonstration

The oriOnal SIDP proposal was developed by tha Executive Director of the

Tribal Employment Rights Planning Committee (TERPC). TERPC is a national Indian

organization which advocates Indian employment rights. With the support of the.

6

seven tribes throughout the State of Montana, the overall goal of the program was

to develop and implement a comprehensive employment strategy both within each

reservation and among the tribes Statewide. Despite the sovereign employment, rights

of Indians established by Congress in 1964 and the large volume of federally-assisted

construction projectson reservations in the 1970's, Indians were not being employed

in significant numbers.

The primary mechanism-for improving Indian employment was the establishment

and/or strengthening of Tribal Employments ights Office (TER0s) on each reservation.

Section 7B of the Self Determination'and Educational Assistance Act provided a sound

legal basis for increasing the number. of Indians employed on a reservation; however,.

many tribes lacked the legal expertise and organizational resources to effectively

implement these employment rights. The TERO is a reservation-based agency created

by a tribal council to enforce the special employment rights of Indians.: The ERO!s

function is to identify jobs, negotiate. with employers, enforce hiring goals, refer

applicants and monitor results.

In addition to TERO development, the major activities of the MOntanawide TJDP'

0

included assistance to Indian contractors, establishment of a computerized Statewide

\job bank, of Api*enticeahip Training approval of reservation-based training in

e construction field, and the coordination of training and employment programs.

162



-140-
Montanawide

The TJDP was housed at the Blackfeet Native American Program offices on the

Blackfeet. Reservation in northwestern Montana.
,Althbugh TERPC Was the original

grantee of the program, sponsorship of the grant was transferred midway through the

grant to a newly formed non-profit corporation, the Montana. Targeted Jobs Demon-

stratioi Program, Inc. The'staff consisted of a part-time
director, and assistant

director for construction, an assistant director for manpower and a secretary.

As a non-profit corporation, the program operated autonomously with some indirect

accountability to the Blackfeet Tribal Council.

,Major Accomplishments of TJDP

The Montanawide Project has achieved a number of significant objectives

during its two years.

TERO Development. The primary thrust of the TJDP effort was the strengthening

-of the TERO Concept Statewide. While economic factors affected the actual number

ie

of job placements, significant progress was' achieved'in strengthening and institu-

tionalizing the TERO concept. The TERO mechanisM was also successfully modified by

TJDP staff to deal with, oil and gas exploration companies. The process of identifying

jobs, securing hiring agreements, referring appliCants, and monitoring eMployers

matured and was very effective on both the Blackfeet andFort,Peck reservations.

TERO development at three of the remaining five reservations was not as advanced but-'

clearly benefited from the TJDP effort.

Contractor Assistance, While federal funding cuts reduced contractor. assistance

7ctivities, assistance by the TJDP staff was still provided to contractors. in bid

/preparation for the limited work that was available on the Blackfeet Reservation. An

effective mechanism was also established by TJDP to refer Indian contractors to

available work on nearby reservations.
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was created by the Tribal Council t lan, develop, control, preserve, and utilize

natural resources for the benefit o the reservation. It was relodated under

the supervision of the Director of JDP. The positioning of this department with
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TJDP was designed to allow the clO e coordination of both efforts which should result

\ /

in effective jobs targeting in thi growth area.

/
Program Development. Although not funded as of. September 1982, TJDP staff

developed two programs, the impleitentation of which would have a significant impact

on the economic development lands ape. One program, co-sponsored by a major domestic

oil company, would promote the d velopment of small tribal and -Indian-owned economic.

enterprises related to oil, gas,I coal and -other minerals 'development oh' reservations.,

The, second proposal included cr ative financing to attract a manufacturer .Of firearms
,

on the Blackfeet Reservation w h would employ over 100 residents.

Coordination..,TJDP,staff achieved limited success in establishing Statewide

coordination among theseven tribes. Stiong'linkages existed among TJDP staff

the TEROs on the Blackfeet, F rt Belknap, and Fort Peck Reservtions. ..kmoderate4

degree of coordination was a hieved with the Flathead Reservation, and little 'or no

linkages existed with the r aining three reservations: Northern Cheyenne, Crow,

°

71 Rocky Boy..

, The extent of coordination among agencies within each reservation was directly..,

\
related to the strength f the TERO. The Blackfeet, Fort Belknap and Fort Peck

Reservations appeared t coordinate closely with the TERO, Tribal Councils, Indian

.Action Programs and Na ral Resources Departments. 'On all,re'servations however,the

CETA programs have virtually no relationships with the TERO/TJDP efforts.

,

-%
,

The TJDP elf° served to institutionalize theLTERO concept in varying degrees

.

across the State.The program's efforts related to natural resource exploration also

should provide

a

a valuable foundation as this field increasingly impacts Indian'reser-
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vations. Little or no change was effected in the employment and training arena;

CETA still functions in isolation of the employment rights effort.

Reasons for_Progress and Problems

The local economy which is highly dependent upon federal aid projects

significantly altered the TJDP effort. Fortunately, the emergence of natural resources

employment and the expectation
exploration on some of the reservations provided some

of a major positive economic impact. The TJDP. staff was successful at redirecting the

TERO targeting efforts to the natural resources

The major reason for the progress; and potential impact, of the Montanawide Projedt

was the legally enforceable employment rights provision contained in Section 7B of the

SiOlf Determination and Educational Assistance Act. The private employers interviewed

understood the Indian hiring preference and mildly cooperated with the process. Only

two exploration firms refused to perform work on the reservation due to the Indian

employment rights requirements.

The inability of the TJDP staff to foster 'effett TEROs at each of the reeer-

vationsyas directly related to the changing membership of the tribal councils and

their priorities at the respective reservations. The limited coordination among

employment and training agencies, and ap,mic development agencies within each

reservation could also be traced to th- political environment.

lea
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A SUMMARY OF THE NEW YORK CITY, NEW YORK
TARGETED JOBS DEMONSTRATION' PROGRAM

PREPARED BY Carl Van Horn and David Ford

,Overview and Origins of the Demonstration

Prior to TJDP, New York CitY4s economic development and employment and training

/

agencies seldom worked cooperatively with one another. Efforts to reverse this trend
!

got underway in 1979 undei the auspices of a Rockefeller Brothers Fund EinploYMent

Task Force. Senior City administrators, elected officials, and representatives from

private industry and unions joined with one another /to discuss how the City's public

and private agencies could bette focus their resources on creating jobs through

public investments in economic deevelopment. With the City's Office of EcOnomic

Development and Private Industry Coundil (PIC) infthe lead, the Task ForOe served

as a,focal point for developing a TJDP proposal f r submission to Washington, D.C.

Local officials viewed TJD as an opportunity to help bring, about and insti-
1

tionalize inter-agency coordinatlion and to educa1te one another about their agency's

i

programs and approaches. More specifically, the ity's TJDP proposal/sought to obtain

jobs and business opportunities from federally as isted economic-development-programs

\

for low-income-residents and small and minority b inesses.

TJDP got underway, as planned,, in April:1980 a d ended in SepteMber 1982 when -

/ I

itU. a?7,000 in\ grant funds were exhausted. Three p ofessionals were hired by the
i

,i14:. apd'i4-ente st ategically place04 one within the C /SPub37_corporam_-____Development

i I

to Wr31,n, which handled the deveiopMent of City-own roperty; one at the Economic

1

Capt414 Corporation (BCC) , which dministered the,City's Urban Development Action
I

Grants (UDAGs) and a Revolving Loap Fund (RLF) capitaliz d_with money from the
i

1

.

Community Development Black Grant rogram and the Economi Development Administration;

and, one on the PI.C'.s staff. (The PDC staffer left TJDP w en he/ accepted a regular.

1

!
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'and PIC clients to employers assisted under the City's UDAG and RLF programs. The

member concentrated on different aspects of the economic development/job training

linkage. The staff member located at the ECC marketed PIC-funded training programs

New York City.
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*position with his host ag y in June 1981. He was not replaced.) Each TJDP staff

staff person housed with the PIC brought PIC services and clients to the attention of

employers aided by other.City, State, and federal economic development agencies. The

PDC staff member informed employers in the PDC's targeted industrial areas about

available employment and training services, and developed an audit/conservation

program and a security program for these employers as well. The only significant

departure from the.original proposal was the substantial decrease in attention paid

to spin-off business opportunities for small and minority businesses. This objective

received less attention from TJDP staff because the City received another demonstra-

tion grant with overlapping objectives at the same time that, they received the TJDP

grant.

Major Accomplishments of TJDP

Overall, the job targeting strategy and outcomes produced in New-York's TJDP

were worthwhile. A process for joining employment and training programs and services

with economic development projects was established in the ECC--an agency that generates

a large number of projects and jobs. The creation of jobs for the economically dis-

advantaged was elevated on the economic development agenda; TJDP was clearly responsible

for quickening the pace of cooperation between the PIC and the ECC.

ECC staff pointed to important benefits from TJDP. The process of estimating

the number of jobs to be created on economic development projects was improved and a

mechanism for tracking job creation after the projects began was created within the

ECC, using the former TJDP staff member.
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The PIC was also satisfied With its participation in TJDP. The PDC's visi-

bility in the economic development community, and with the businesses and financial

institutions associated with it,,increased substantially. Enhanced visibility

provided immediate opportunities to market PIC services, and clients to a subset

of New York's employer community and promised long-term institutional benefits.

.
'Despite these positive accomplishments, participants in thedemonstration

were disappointed by the failure to obtain a large number of jobsjfrom economic

development projects for CETA-eligible individuals during the period of the grant.

TJDP staff energetically pursued opportunities fOr CETA job, placements with over

180 employers and signed agreeMents with 79 of them commiting them to the

PIC as a First Source of referrals for specified jobs; unfortunately only 131

individuals were placed in these firms. Most of the'jobs came from only a few firms

and job p.:acements fell far short of the City's original objective of 2,500 jobs.

The potential remains for jobs for loW-income people through the ECC/PIC effort

and important initial work was accomplished. Whether these efforts will

lead to substantial benefits for CETA-eligibles will be determined in the future.

TJDP's role.in business assistance was not primary since the efforts pursued

by PDC, impressive as they were, likely would have occurred even if TJDP funds had

not been' available.. TJDP fundt did supplement available PDC funds and encouraged

a focus on the employment needs of employerS in PDC's targeted idustrial areas.

PDC's relationship with the PIC was strengthened by TJDP's existence, and resulted

in the provision of PIC training funds_for the energy. audit and security programs:

In summary, TJDP made its mark on the economic development andemployment and

training landScape in New York. .Economic development agencies, particularly the

ECC, were able to improve their job estimates on developMent,projects. Employment

and training incentives and services were added to those that the ECC could offer
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New York City businesses. The PIC was elevated to a full partner. in the City's

economic development.community. These important changes were substantially helped

along by TJDP. Without it, local. actors agree that either inertia would_have

prevailed or it would have taken three more years to accomplish the same improvements.

The demonstration funds were well spent in New York. In fact, it is remarkable that

such a minor intervention could make an important difference in such a large and

complex environment.

Reasons for Progress and Problems

The TJDP experiehce in New' York underlines a familiar but important lesson

about coordination between large bureadOracies.: Interagency
coordination can occur

when each agency sees advantages to cooperation and When-talented people concentrate

their energies on making the connection. To the extent that TJDP was successful,

it was due in large part to the combination of supportive environments at the ECC

and the PIC and to the talents of the, TJDP staff. Each agency perceived,institu-

tional benefits from changing its familiar practices'and from reaching out to the

other agency. The TJDP staff provided the glue to make this idea stick.

The low number ,of high quality jobs obtained for CETA-eligibles during the

demonstration period is explained in large part by factors beyond the control of the

economic development and employment and training,agencies.and
certainly beyond the

control of the TJDP staff. AmOng the More important factors depressing job placements

were the generally weak economy of the nation and the region, which exacerbated

inherent problems of delays'in economic development piojects;t the inability tp obtain

construction jobs for
CETA-eligibles, due to high unemployment within the industry;

and, the absence of cooperation by several federal, state, and City economic develop-1

ment agencies.. While these problems were important, more job placements would have

occurred during the demonstration
period if the TJDP staff and their host agencies,
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the PIC and.the ECC; had developed a more tho4ough.job.targeting strategy with

icareful project monitoring and employee referral procedures. The PIC and the ECC

hope to cgrrect sane of these shortcomings through the establishment of a jointly.

funded employment services unit within the ECC that will track project development

and employer hirihg needs.
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.A SUMMARY OF THE PATERSON, NEt4JERSEY
TARGETED JOBS DEMONSTRATION PROGRAM

.PREPARED BY Michelle Lebovitz Lamar

Overview of the Demonstration

The Paterson proposal for TJDP funding was written by the Chief Planner for

the Employment and Training Administration (ETA) with assistance from the Assistant

Director for Economic Development of the Department of Community Development (DCD).

The preparation of the application was supervised by the Deputy Director .of ETA,

who also developed the budget.

Various reasons were given as to why the City submitted an application. ETA

staff felt that it would be an interesting project for Paterson and that the City

had had some experience in the area of coordination. DCD staff explained that they

were willing to help. ETA out in applying for funding. One former DCD administrator

further elaborated'by stating that DCD "applied for all grants regardless of what ,

they were for--if demonstration money was all that we could get then. we applied for

it." It should be noted that one local respondent claimed that no one ever felt

that the application would be approved, because it was.thought that the proposal

just was not that solid.

The Paterson TJDP proposal had three objectives which closely mirrored the

-objectives of the national demonstration effort. These objectives were:

1. Expand existing efforts to coordinate economic development and employment/
training resourcee\for the purpose of decreasing the'City's long -term,
disadvantaged,' unemployed population through expanded business activity;

2. Target a percentage of jobs created as a result of federally-assisted pro-
jects for economically disadvantaged persons eligible for CETA services} and,

3. Create effective mechanisms to assist small/minority-owned bUsinesses in

realizing spin-off opportunities as a result of federal developmeAt.

The first objective was to have been achieved through the implementation of

formalized procedures between DED and ETA. The second and third objectives were to
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have been realized by targeting TJDP efforts to two project areas which were

4eceiving a substantial influx of federal funding. The Private Industry Council

(PIC) of Paterson was to have further assisted with achieving the, third objective

by assessing the number and type of spin-off business suitable for mall and minority

businesses that 7uld be found in the two project areas.

The TJDP project officially began in January 1981 with the hiring Of a

Project Director and the establishment of.offices located in a building owned by

ETA. Three other staff persons were subsequently hired; an administrative assistant,

an employment and training specialist and an-economic developient specialist. A

marketing/research specialist was called for in the application but this position was

never filled.- By the Spring of 1981, the TJDP project had relocated to offices

adjacent to the PIC, under whose "utbrelle the program was placed.

The Paterson Tapi, project initially began by restricting job development efforts

to.the two project areas. TJDP staff, however, did not focus exclusively or even.

priiarily on firms receiving economic development assistance. Eventually,'TJDP staff

branched out to work with any business'that was referred to it by DCD, P/C or the

Chamber of Commerce, again regardless of whether or not economic development assistance

had been received. In addition, TJDP staff, at the request of .the PIC, assisted in the

development and operation of the Machine Tool Operators Program and,_during-the final

field visit, spoke of .helpingA.n establishing other PIC sponsored training programs.

_

Major Accomplishments of TJDP

The Paterson TJDP project did not target federally funded projects in order

to develop jobs for CETA eligibles, even though this goal was outlined in the original

proposal. TJDP staff, however, was not inactive. As of the latest Quarterly Jobs-

Related Activity Report, 96 placements had been made, with another

the third and final f.idld visit representing a total of 144 jobs.

58 reported duiing

These placements
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were achieved by contacting firms through leads and introductions provided by PIC,

DCD, and the Chamber and, by placing graduates of 'the Machine Tool Operators Program.

The Paterson TJDP project did not create mechanisns to provide spin off

opportunities for small and minority businesses as the Paterson TJDP proposal called

for. (In certain cases however, TJDP staff did screen applications, provide office

space for interviewing and process Targeted Jobs Tax Credits.) While one person

interviewed claimed that small business assistance was to have been the most important

part of the TJDP effort, other respondents indicated that the problems in working with

small and minority businesses far outweighed the benefits.

The Paterson TJDP effort strengthened some informal 'ties between PIC, DCD, the

Chamber of Commerce and TJDP. Local respondents felt that public sector/private

sector relationships improved and that individual employers who worked'with the TJDP

staff gained respect for City programs. The TJDP project did not establish any

structured or formal mechanisms for coordination between TJDP/ETA and DCD, which the

PaterSon TJDP proposal identified as important for the efficient utilization of

scarce City resources.

The Paterson TJDP project did not significantly alter the City's economic

developMent and employment and training landscape. As one local respondent explained,

TJDP was just a "drop it the bucket;" the project was too brief in duration and too

limited in funding to make a real impact on the City.

In addition, the project never received from DCD the support that would have

been necessary to implement_ _a coordination strategy. Furthermore, no chief elected

_official or top agency administrator interviewed was in favor of hiring agreements.

And finallly, TJDP staff had neither the political "clout" nor economic development

experience to push a targeted jobs strategy.
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The Paterson TJDP project, however, did not terminate on.September 30, ,1982,

without leaving some residual benefits. FirSt of all, TJDP developed approximately.

144 jobs for CETA-eligibles during a time when the City's economy deteriorated and.

ETA suffered staff and program reductions from CETA cutbacks. _Secondly, TJDP helped

establish someinformal coordination among various City departments. Finally,

through the PIC,TJDP aided in the improvement of relationships between the. public

and private sector.

Reasons for Progress and Problems

The accomplishments achieved by TJDP in Paterson were directly tied to the.

quality of TJDP personnel. TJDP staff was experienced'in the area of employment and

training, and worked well with employers and emplOyees in developing' jobs for CETA

eligibles,

The problems which the TJDP effort encountered, in establishing a program that

would meet the objectives of Paterson's TJDP proposal, were_more varied.- First, no

one interviewed during the three Field Visits supported the concept of hiring agree-

ments; it was felt that to put additional
restrictions on employers receiving federal

__ ---

assistance would only jeopardize City economic development projects. -Second; DCD

was not.committed.to the__ TJDP -- concept
-even though in the TJDP proposal it had agreed

focooperate. DCD staff stated that formal coordinative mechanigms were not

necessary and that the Departments, while sympathetic to the work that TJDP st ff was

doing, had other, more pressing projects to concern itself with.

Third, the resignation, of ETA personnel responsible for preparing the TJDP

proposal left th4 project direhtionless
just as it was getting underway. Implement-

ing a TJDP project even under the best of circumstances would have been difficult;

,there were serious obstacles to overcome. The TJDP Project Director; had an extensive

background in employment and training but, was inexperienced in the field of economic
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development. Nevertheless she was put in charge of TJDP and given little direction

either at the local or federal level. Not surprisingly, she decided to do'what

she could do best--develop jobs. Although the TJDP effort'in Paterson did not

entirely meet the objectives of the original proposal or the federal intent, the
.

successes of the project, no doubt,\had a significant impact on thoqe people it

did place and the PIC programs it worked with.

1.

ct
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A SUMMARY OF THE PHILADELPHIA, PENNSYLVANIA
TARGETED JOBS DEMONSTRATION PROGRAM

PREPARED BY Robert Beaureggrd

Overview and Origins of the Demonstration

For P.hiladelphia, the Targeted Jobs Demonstration Program (TJDP) represented

.another opportunity to refine and'expand its economic development and employment
_ _

and training activities. As an aggressive pursuer of federa? and state Tyrants, the

City government responded to. the initia] request for proposal. Officials from the

\

. -

Office of-Employment and Training (the City's CETA primedsponsor), the Office of

Housing
,

and Communit development, and the Private Industry Council along with

representatives from the Greater Philadelphia Chamber of Commerce met to formulate'

.

a responSe. Ultimate y theproposafwas completed by and thegrant housed within

,7--:-- I 4 . .

%

the Private Industry- Council, The Objective of its proposed demonstration project
_..----, \ .

.

\ . I t

was to target employment and training services.to a geographic'portion of the City

(tHe American Street Cor
\

idor) in orderstO enhance the industrial district planning.

which had been under conAideration over the last few years and to augment the economic

deve_opment,adtivities which were then occurring in this area

Over the term octhsgrant, the provision of employment and training services.

to firms within the AmericAnsStreet Corridor remained the dominant focus. These

services inclUdrd the development of 'two classroom training programs, the marketing

of on-the-job training assistance, assistance to the local-business assodiation

contacts with community-based organizations in order to, identify unemployed residents

and the rehabilitation of an, abandoned building for use as a training facility.

In.addition, theTdDP staff undertook a number of research projects concerned with

'employment in ,e district, provided information for the planning' of similar induet
431

trial district projects within the City, and worked on a variety of project-specific
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employment schemes, such as the development of a hotel training program.

At its peak size, the TJDP'had three full-time staff persons, a part-time

grant manager and a secretary. These people implemented the above activities by

working wi.th the Private Industry,Coundil staff for research and job training

r

assistance, with the Office of EmplOylfient and Training for intake and referral,

with the Office of Housing and'Community Development for Coordination-of-the American

Street Corridor activities, and with:the Philadelphia Industrial DeVelopment.Corpora7

tion for referrals of businesses that had received economic development assistance.

Major Accomplishments of TJDP

Probably the most important accomplishment of Philadelphia's TJDP was itstest,

of geographical targeting on an industrial district primarily-populated by small

business enterprises. -Fromthis, many lessons were learned about the difficulties

of workialsg with small businesses, the problems of geographical:targeting,.and the

frictions within the employment and training sector, and between it and the economic

development sector. It is doubtful that future targeting and linkage activities in

Philadelphia will/occur in precisely the same fashion. More Substantively, this

I 4

demonstration project involved business people in the employment and trainingarena,

furthered the link between the economic
development and employment and training

\ .

sectors, and, placed 45 individuals in paid employmeht. .Additionally, TJDP

established more numerous and stronger coordinative ties among the Pri_vate Indust:ry

Council and the Office of Housing and Community Development, the Philadelphia Indus-

trial.Dauelopment Corporation, and the City's Department of Commerce.

'Given the size of the demonstration.grant relative to
the scale of economic

'a-
development and employment and training activity in Philadelphia, as well as the

ieiativW obscurity of TJDP. as a demonstration
project .(it was not touted as such

and was placed within one of the smaller agencies), it was not surprising that .its

I.., 7 -.7
h
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overall im act on these two policy sectors was slight. Almost no changes in the

'economic evelopment arena can be attributed to the presence of TJDP. As for

recent mo ificaiions in employment and training activities (explained beloW), TJDP
, 1

may have ad some effect in suggesting strategies to avoid, but the major re-

directio which occurred was dictated mainly by forces outside of the City; i.e.,

\

changes in CETA funding levels and the national economic recession. What TJDP

leaves ehind is not just a better understanding of geographic targeting and linkage

:but al o some new and potentially fruitful relations between the Private IndUstry:.

Counc 1 and a number of other agencies concerned with managing economic ,development

prof is for the maximum benefit of Philadelphia residents. This idea,'however,

prec ded TJDP and might'have developed even without TJDP's presence.:

Rea Ohs for Pro ress'and Problems

The accomplishments of this demonstration'Project can be attributed.to the

ality and Perserverence of the TJDP staff, the support from the.Private Industry

ouncil and the Office of Housing and Community Development, the initial decision

by the executive director of the Private Industry Council'to provide the staff with

the opportunity to attempt an innovative job targeting strategy,,and the receptive-

.ness of employers in the American Street Corridor towards' working with .an employment

and .raining agency.. These factOrs enabled the TJDP.to achieve its 45 job

placements and to work on a friendly 'and fruitful basis .with local agencies,' the

business association and employers-.

More obvious'is the lack of success in attaining the original goal of one

hundred placements and in establishing permanent coordinative mechanisms which woulcia.

bring about a perceptible change in the economic development and employment and

training landscape. The factors here are more easily grasped. Probably-thedominant
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one is the choice of a job targetirt strategy. Targeting small business en:

prises in a geographic area jest did no r.: unearth major employers with large

numbers of job Openineo for type) of economically disadvantaged individuals

sewed by the PIC. :niS, coUpled with recessionary national and local economies,

meant that few employers would be hiring. A more project-specifiC approach might

have been more fruitful in terms of job development.

During the course tne'grant, the
intergovernmental environment was also in

turmoil, with the el*loyent- znd timining sector in Philadelphia undergoing numerous

changes, many of which: deflected TJDP from its goals. Internal disruption within

the employment acrd trW,nirel aeotor
reverberated into the Private Industry Council

and the Office of Employment and Training. The environment was not conducive to

innovation. Of lesser importance were the lack of explicit political support and

recognition for a geographical targeting strategy and the cost-efficiency mentality

which permeated governmental agencies. The TJDP did not have high visibility and

lacked direct ties to key administrators,and political officials. At the time, and

a

'mostly laLer in the project, the staff felt the need to produce results (meaning

large numbers+of'placem4its) and thus were again deflected from the original objective

of.working with:small businesses in a single geographical area.

Faced with a chaotic nvironment, Philadelphia's
Targeted Jobs Demonstration

Project produced a worthwhi a test of geographical targeting on small businesses and,

in the process, generated jobs for the economically disadvantaged, at
?

least one-half of whiOhre eived-skill training. It engaged in numerous coordinative

functions and>championed.the
linkage-strategy with a variety of agencies. In these

ways, 4,t contributed to the advancement of governmental assistance to business and

residents, of Philadelphia.
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. A SUMMARY OF THE PORTLAND, MAINE
TARGETED JOBS DFMONSTRATION PROGRAM

\

PREPARED BY David Ford

Overview and Origins of thfe Demonstration

\fcxrtland, Maine

'Just before the Targeted Jobs Dembnstration Program (TJDP) became \vailable

:4
1

for application, two situations occurred which demonstrated to the City e desir-

ability of a more formalized coordination and job referral-process--In the first

instance, a City library was built primarily with federal funds. The usualsign,
\

"Jobs For Your Community," was in place,;:however, the City sOcial Service director

and others noted the irony that.almost of the construction contracts and
4

bs

on this project were going to New Hampshir::., firms .and workers. At about the eaMe

time, the.Cbngress Square Urban Development Action Grant (UDAG) redevelopment Plans

and proposals were being developed. Congress Square is oneof the important'hlibs

of the City; although in decline it is still very much .a residential area. Nei h-

,
borhood groups belt that they had not been consulted regarding proposed changes

,

.

The timing of sitle remov ls for renovation were confus4and'dieplacement i
,

,

.
,

(

,

I

became a community issuej. With the advent of TJDP, the City government was ablelto
$

#

linform the community than Portland's unemplcved would receive at least A

portion1

lof

P
i .

.
.

OI

1

the benefits of the new ODAG even though City residents and businesses would tempbrarily
1

suffer the discOmfort of change. The TJDP prOposal was written by the birector olF

Health and Social Services and the Personnel/CETA Director.

The focus of P rtland TJDP remained relatively unchcmged from the original

2roposal; the ,City administration (sta and ,council members), wanted to ensure that

City residents, especially those. who were low income, were at least seriously cony;

sidered for jobs, and that business opportunities, where possible, Were created in

the City with City assistance of, one sort or another.
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The Targeted Jobs (TJ) office, which was based in the City's Employment

and Training Division, part of the Health and Social Services Department, was

responsible for convincing employers who "did business" with the City (UDAGs

-Industrial. Revenue Bonds, City,Bonds, selppted City land sales, etc.) that they

should, co(*erate with the Targeted Jobs office.,, The exact nature of the cooperation

was left for negotiation to determine, but the City, in most cases, was satisfied

if a company agreed to consider TJ-referred
CETA-eligible applicants among their

pool of applicants,
and-I1-114-e-Company kept track_of_CETA eligibility among the

individuals it did hire, so that TJ could keep track of progress relative to its own

goals.

The TJ office was also responsible for reminding'the Econbmic Development'

Department that it should include "targeting" clauses in contracts with employers,

for calling on employers and negotiating a targeting process, for introducing employers

with training needs
t';employment and training service

providers in the area, and for

following up with employers to garner their cooperation when jobs actually became,

available. Additionally, a number of market studies, related to potential small

E)i
bus in ss development, re done by TJ staff.

(

iMajor Accomplishments of TJDP

The City's job targeting process was established and made operational. It was

not intended to be h' sh on employers rather it intended to alert them to the City's

interest in having 1 w. income individuals hired for jobs for which they were qualified

(and,f4f possible, o provide employers with appropriate referrals for jobs which

became available.) Specific goals were, in most cases, not required. Initial re-

.

luctance on the part of the Economic Development Department was overco:,e by support
a

for targeting from the City Council and the City's senior administrators.

Portland's job targeting strategy. was effective to the extent that the City

administration wished it to be. In most cases,specifiC hiring goals or firm
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enforcement procedures were absent except Urban Development Action Grants (where

hiring goals were Cstomary).

A total of 155 placements were reported by TJ staff as of the end of. June,

1982. Approximately 40% of these placements were construction jobs (average wage

was about $6.50 but often of short-term duration) and the remainder were so-called

"permanent" jobs (average wage was

In most cases, all but 10 perhaps,

normal hiring procedures, and then

about $3.75; mostly entry-level service jobs).

the employer hired individuals by using

reported them to the TJ office as CETA-eligible,

based on a shortened CETA eligibility form devised by'the TJ office. The TJ offide

did refer people for jobs and inmost cases employers did interview them; but the

City, which is not a CETA prime:sponsor, did not have the capac_cy to provide voca-

tional assessment nor were there many active applicants in the Employment and Training

Departments' files, since the-City had lost its CETA public service employment Program

Agent status. Therefore, the City could not make guarantees to employers that appro-

priate. referrals could be made. As a result the City's ability to require numerical

goals of assisted employers (was restricted.'

TJ staff completed a six monthlong "Neighborhood Job Development" project,

funded by the Maine State Employment and Training CounCil (SETC). he project

included an analysis of poteritial growth occupations two neighb rhoods, provided

neighborhood organizations with detailed information about options for a community-

based economic development structure, and'served as a catalyst to encourage the

involved neighborhood organizations to set economic development goals for their com-

munities. As of September 1982, this project had not yet led to the provision of any

specific assistance.to'small or minority businesses but had led to a number of related

market studies by TJ staff on small business development.
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An active, though usually informal, coordination process was developed among

.City agencies (the Economic Development Department, the Planning and Urban Develop-

ment Department, the City's Employment and Training Division),. and aiso the Cumber-

land County CETA agency, Chamber of Commerce, and Maine Employment Service. While

general cooperation was developing among these agencies, ever since March 1981 when

theCity Council passed its "jobs" resolution, the TJDP unit usually was brought in

by each City agency at some point in the negotiations with most employers under

serious consideration for-City support or assistance. Prior to TJDP no coordination

between the economic development and employment and training sectors had taken place.

TJDP negotiated intent, procedures and contract language with the employer and

the City agency. When jobs became available for application, TJDP acted as the

central referral paint for the employMent and training agencies in circulating job

order, screening applicants and referring them to employers.

' TJDP in Portland added to the economic development and employment and training

agency landscape rather than substantially
altering what was there prior to TJDP.

Portland's interest in encouraging employers to hire unemployed City residents was
i

.
.

I known, and procedrires were in place to
commrinicate,eMploYer needs to the area's

employment and training ,Igencies. 6 t nei:!7ber the scope nor design nor uccess of

either the economic development or e ployment and training sector was m h affected

by TJDP.

Reasons for Progress and Problem

Targeting jobs was definitely on the local agenda. LOCal community groups,

the City Council and the City_Ls senior administrators were all aware of and in favor

of gently prodding employers to hire local residents. Employers' abilities to work

effectively and
without.constraint was alSo important to Portland's leaders.

City COuncil members now routinely ask about job issues relative to projects
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under consideration. City administrators want companies to make realistic job

projections in applications and they want .companies to cooperate wAh.the City by .

considering unemployed Portland residents for jobs. .No decision maker however, wants

to try to force employers to hire people whom employers"do not want to hire. Other

factors which helped the project included:

Strong staff; knowledgeable, respected staff were selected for the effort.

Portland was ready for a TJDP-like effort; an awareness was developing at

the right time, on the part of some senior administrators, several community

groups and several City Council members, that job targeting migi be bene-,

ficial to Portland.

Portland's economy reflaineel relatively stable during the TJDP period.

Portland's relativsly small size (population about 62,000) made sharing

of information eapier if agency attitudes were positive towards the idea

irformation sharing. However, the City's size also meant that few

.t.cOn.P.flzic development projects were in progress at any particular

.

tirm, limiting the ability of staff to test and refine coordinating systems.

Private employers were not overjoyed when approached about job targeting by

the City. But when they realized that, after considering those ndividuals

who wou.Td tt? referredby the City, th employer could still hire whom he/she
.1

I

wanted, objections were defused and ost employers indeed cooperated. Little.

or nofchange' in hiring patterns were evident, however.
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A SUMMARY OF THE PORTLAND, OREGON
TARGETED JOBS DEMONSTRATION PROGRAM

PREPARED BY Grace Franklin

Overview and Origins of the Demonstration

The Targeted Jobs Demonstration Program (TJDP) grant was a natural step in".

the evolution of Portland's economic development policy. Portland had been designated

a Comprehensi:Ve Economic Development Strategy site in 1978 by the U.S. Economic

Development Administration. The concept of First Source had already been developed

locally and had been adopted as City policy in 1978. ,(kA First Source Agreement is a

contract between the City and an employer receiving public economic development

assistance; it4makes the City the "first source" of hires by'the employer for certain.

"covered" jobs that are negotiated by the employer and the City.) Coordination

between economic development and employment and training agencies had already begun

relative toepecific'Fist Source Agreements with three emplOyers, including a major

effort with Wackea.Silcr a new firm locating in the City.

In the pre-TJDP pexzod, the initiative for securing First Source Agreements was

exercised by the, Mayor, with assistance from economic development and plannihg staff.

The Training and Employment Divi ior. (TED) was called in to nail down details for

trainingcor referral of new employees. This experience c+inced the TED staff of

the feasibility and desirability of close regular agency coordination for the *pie-
,

mentation of. First Source Agreements. TED staff felt that what was needed was a way

to institutionalize interactions that had previously occurred.on a speeal. .`ion

basis, so that they would not be dependent on individual personalities or on unpre-

dictable events. Also, TED wanted to participate earlier4in the process of develop--

ing First Source Agreements. TJDP was viewed as a natural means for bridging where

:the:City had already been (namely, pioneering and field testing the First Solce

concept) and where it wanted'to go (makingagency coordination a routine interaction
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and including First Source as a matter of course when economic development benefits

were committed to eulplol;ers).

The grant proposal was
written jointly by TED and the Office of Policy Planning

in the summer of 1979. TED was designated as the receipient of funds and .as the lead

agency. The TJDP demonstration began on AArch 1, 1980, and ended on September 30,

1982.

Staff supported by the grant was limited to the Coordinator and a secretary,

who also staffed the PIC. son-reimbursed staff time was contributed by the TED

Director 'and Case Manager assigned to TJDP, and by the Director and Financial Seryices

Manager of the Economic Development
Division of the Portland Development Commission

(PDC-EDD),

.Theoverarchingpurpose and goal of TJDP was to create a mechanism to connect

the programs and resources of TED with the job creation activities of economic

development agencies by institutionalizing
the use of First Soupe Agreements. Four

subgoals flowed from this purpose: 1) to design' a joint management plan for TED and

economib development
agencies in order to link job creation opportunities with job

1

!

tra ing programs. This included development of interagency agreements and joint

pro Otion of First Source
Agreements; 2) to enhance th use of e isting business

assistance services to promote
additional opportuniti s for sma 1 and minority

owned businesses; 3) to design and implement a labor market supply and demand data

collection system to identify potential development
targets; and, 4) research

° the feasibility of a neighborhood hiring program.

The activities and progrims of TJDP followed directly from.these.goals., They.

included multiple kinds of agency coordination with the Portland Development Com=

mission (PDC) and with the Port of Portland to implement the First Source strategy,

a financial management seminar for small and minority businesses,
development of an
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"incubator" for small and minority businesses (a facility that would shelter fledging

firms by subsidizing some of their expenses), a labor market survey, and a test of a.

preferential neighborhood hiring system.

Major Accomplishments

The most significant TJDP accomplishment was' to institutionalize the inter-

related areas of job targeting and interagency coordination. In the process, the

city's quid pro quo economic development policy received support and reinforcement.

Coordination and cooperation between TED and economic development agencies

were essential to make job targeting work. A regular, ongoing rout:.le of' coordination

for the purpose of developing First Source Agreements with employers receiving economic

development assistance evolved between TED and PDC (focusing primarily on the revolving

loan fund and an,occasional Urban Development Action grant) and between TED and the

Port of Portland (focusing on the sale of land in the Mocks Landing development). PDC

involved the TJDP staff from TED at the beginning of the loan aPplication process,,

and the Port notified the staff when prospective purchasers of land were identified.

TJDP staff then negotiated the First Source contract with the employers. With

(experience and practice, staff streamlined e negotiation 'process, 4nd refined

contract document to include detailed descriptions for the cfovered jobs, reporting

iforms for employers, and an arbitration clause.

-Trust between TED and PDC staff grew and, the tw agencies worked togeitJher on

a number ofsharedprojects-.-the economic development targeting program for Inner'
._.:

Northeast Portland, the bUsiness incubator,' the Neighborhood Hiring plan, and ,'of

course, the development of First Source contracts with employers. Both PDC and the

,Port began to work with TED to develop professional promotional materials about TED's

training and referral services, so that they could in -'7antat'i.ons about TED

in their standard marketing routines to prospective bu

4

187



-165-
Portland, Oregon

The start up costs of initiating and cultivating agency coordination and a

First Source job targeting strategy were high, and a long lead time was needed

before results began to emerge. Positive results were evident in Portland. One

result was that agency
coordination became a natural and regular kind of interaction,

whereas previously it occurred on an irregular and ad hoc basis. The payoff of that

coordination wasa rise in the number of First Source-Agreements with employers who

received economic development assistance--over 20 were
developed in 18 months.

Furthermore, those contracts began to produce placements for TED clients. Seventy-

five individuals, were hired as of June 1982. The number of hires will continue

to increase because all of the contracts are in force for three to five years.

A final important result was the response of employers who participated in

First Source Agreements. The targeting strategy gained legitimacy in the eyes of

those employers and they were satisfied with their interactions, with TED, despite

initial' misgivings about the mandatory aspect of the program. They were.pleisedwith

the professional conduct of the negotiations, the flexible nature of the contract,

.

.

and the high quality of, screening and referral of 'applicants for job openings.

Reasons for Progress and Problems

Pottland's TJDP program dhiev d several important accomplishments and avoided
(

significant problems and fel tires: JA variety of factors, many of which are directly

manipulable by local managers, helped to explain TJDP's progresi. Facilitating factors

included staff characteristics,.orvanizational
features,, resources, committee. member-

ships and previous tra6* records. Factors restraining accomplishments
included the

nature of First Source Agreements,, thd severe economic recession, the limits on

resources,,- and the nature of political support.

.Several staff-related issues,helped TJDP.
Continuity among key local imple-

g

n,,,ntors (TED Director from the beginning, and TJDP Coordinator and PDC-EDD Director
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since late 1980) was an asset. Prior to late 1980 there had been high turnover

among economic development staff and (for different reasons) in the TJDP Coordinator

position, which hampered attempts to build coordination. Intelligence,/professional

.

experience and credentials, and a willingness to innovate and experiment are important

criteria that were met by the staff dealing with TJDP activities in Portland. A

third general staff issue concerns staff attitudes and support fora the targeting

and coordination policy. The driving force ..!or the TJDP demonstration came from the

TED Director, who devoted much time and energy to,nurturing First Source. His commit-

ment was shared by.other,relevant TED staff, including the TJDP Coordinator. The

Director of economic development in PDC was also supportive of the concept of-Fitst

Source Agreements, and saw important benefits accruing to his Agency from coordination..

One reason that coordinatiOn with the Port was less fruitful is that the staff of the

Port Wad reservations about the policy. and did not perceive benefits for their agency.

1

Two organizational factors contributed to positive accomplishments.' Organiza-\-
L

ticnal stability within the economic development sphere id not.emerge until after(

' t

December 1980. Previous reorganizations had sq. back coordinatiopl.andimplemenea-
x.

tion of First SoUrce Agreements.

elevated to the office of the , nit
t

Within TED, TJDP's organizational position

: near-
I -

ndlof 1980:- It previously had not

been a.high priority of the Director--ouried in the planning section, it wasAot

accomplishing much. .
e

Resources and resource allocation had inportant impacts oniprogr impleme4a-
,c

,

.

kk-

4 . ° -:--

tion. The presence of-thl TJDP grant was very important for TED bec use it permitted .
.

the agency to pursue its First Source strategy. 'But this was not un gUe to Portland--

all the TJDP sites had the same advantage. In Portland, -the. ant as coupled with

_. . -.i, '
.

other TED resources in CETA programs and funds from the Private, Industry Council

, .
.

(pIc)7 these supplementary dollars, and the willingness- of staff to allocate them

it.
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toward mutual PDC-PIC-TJDP projects engaged PDC's.interest in coordination. The

other significant TJDP financial resource came from PDC--the $1.6 million revolving.

loan fund was reserved for First Source.

The Economic Development Director of PDCS was appoiaped to the PIC:in,the Spring
/7,-°'

of -4981. PIC in Portland was an acti/e4roUp that fully suppott d the policies*

of First Source agd agency coordination. The Dir4ct9r became, one 01;the' more influen-

tial members on the, council, and. learned a great' eal aboUt,TED and CETA along the

way. PIC' membership was a way=

,
world of employment and training without making too many commitments. He could

0
,-

learn the strensths'of the staff end the service delivery systeM, and he could

4.
assess the probable costs and benefits to his agency (4 greater agency coordination

between TED and PDC. The PIC in effect served as his incubator. The results were

immerse himself into/the relatively new

POsiti've. E?imillari,ty and trust gre4 and jointly planted projects multiiled.

.

The last factor accounting for Portland's progress was its previous

record in the area of -First Source

lishmt of.the Wi-akerrst Source

de4ielopment and agincy coordination.,

training and_hiring agreement, which

.

produced nearly 500 jobs for TED clients,-provided TED with a,degree,(01! confidence

jr-.e
'

-

and'a slate, of lessonstslearned from the experience. Th 1979-05 experience with

e?,1

track

The estab-.

ultimately

(

Firsts Sou5Ge embedd

and

dale opment

not have to

the concepFin the consciousness of thexlitidal,officials.

/

roduced a formal City pollicy endorslng the concept as part of a broader economic

/

.,

strategy. TJDP was intended tarefine, focus,

.,,,--,
.

create from scratch... This gave Portland- a headsta'it-that

and formalize, but itNdid

in other sites.

coming

4.

was not replicable

Portland was not without' its pro11.1,ems,-however. Whil the Amber 'of hires
4

Off executed First Soutce contracivas good, 4.-t would have .been higher

about the same time that the demonstra-
if, the local

economyshadqt.fallen apart at

tiOn'go.N.4p'a'Aead of steam. -The recession deves4ed expansion plans and.hiring-biLs_L.:2

, .

to

1 9 u
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all employers, including First Source employers.

e number of TJDP jobs was also lim: .ed by the nature of the First Source

strategy because construction jobs were avoided entirely, because the average

number of new covered jobs, with each employer was relatively small, and because the

hiring could occur over a period of years.

The finite limit of the amount of economic development resources reserved for

_First Source constrained .expansion of the program. In addition to the revolving loan
_

fund, PDC's industrial site development fund ($1.3 million) reserved for Frst

Source, but it was untapped because, the program's stringt. ..:.teria discouraged

applicants. PDC. Staff hoped that a! relaking of application criteria wouldstimulate

utilization: If the City. exercises its'options to implement an industrial revenue

bond (IRB) program, First Source is expected to be ir,71uded, but to date no IRB pro-

gram exists.

The' final factor creating uncertainty about First Source and limiting expansion

--- the qualified nature of political officials' support for First Source and TJDP
k.

activities. While none of the City. Commissioners proposed to reverse the progte s

:

that was Made;
I

neither were they filling to enlarg on the policy or to come very

active in support of it. "FirSt SOurce is all right as long as It does no/t cause

arrassmeht, which it has'not thus far. This kind of "support" sets'limits on how

a

theys aff can go. It .is also ot subject to the ontrol of TED or PDC Directors
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A'SUMMARY OF THE SAN ANTONIO, TEXAS.
TARGETED JOBS DEMONSTRATION PROGRAM

PREPARED BY Patti Moeller

Overview /and Origins of the Demonstration

In the summer of 1979 the Department of Economic and Employment Development
/

--_

(DEED/ in the City of San Antonio responded to the Federal Register advertiseMent

con erning the availability of Targeted Jobs Demf nstration Program (TJDP) funds" 4 /

/

.

with a propothal having, the !'allowing objectives: \ (l) to enable the City
.

to develop

he capacity to implement 4 job targeting program to link the expenditure of federal'

and municipal funds to the
,

mployment of CETA participants and (2) to develop pro-

cedures and programs (firsource agreements, customized training, apprenticeship
V.:.'

training) to systematize the job targeting process. Efforts were to be directed to

the following federal projects: the Alamo Plaza Riverwalk Linkage Urban Development

Action Grant (UDAG), the Vista Verde South (UDAG),. the Economic Development Administra

tich-kevolving Loan Fund, the South Central Texas Regional Training Center and 47

Community Development Block Grant (CDBG) projects.

Four days after DEED requested City Council's approval'to submit its propostl,

I
.

the Director-of the Mexican erican Unity Council (MAUC) notified the City Manag r .

that MAUC would be requesting Counci approval to submit a letter of intent to. tir '.

federal ffiteitgency Monitoring Board (IMB) to compete for TJDP funds. (']his course

of action was taken because TJDP dolilars were to be dispersed through a; municipality

and not a community-based organization.) -,MAUC.'s project was designed to continue

jOb targeting and small and!minority' business assistance (begUn under an agreement

with, another agency) focusing solely on the San Antonio-Hyatt Regency Hotel (SA1411).

project .(part of the Riverwalk Linkage UDAG). MAUC's work in leveraging private

funds for the.hotel had a major impact on the City obtaining.the Riverwalk 'Linkage

UDAG. Thereforer' MAUC felt its request for City support in. applying for-TJDP funds

wasappropriate. MAUC's TJDP, proposal had the following Objectives: tly to place'

192
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minority and disadvantaged youth Xgradlltates of ,a special youth training program)

in SAHR construction jobs; (2) to place minority and disadvantaged youth in jobs

with vendors providing building materials used in the SAHR; (3) to place minority

and disadvantaged persons in permanent jobs at all levels in the SAHR; k4) to assist

minority firms in securing construction subcontracts on the SAHR; (5) to assist

minority vendors in supplying materials- and services to the hotel; and (6) to help

minority merchants lease retail spice in the SAHR and the Riverwalk extension.

A compromise between MAUC and the City (facilitated by the assistant city

manager/liaison for DEED and theEqual Employment Opportunity Department(EE0), resulted

in a two-part TJDP program consisting of MAUC's job targeting and business assistance

efforts at the SAHR and the implementation of the City's Small and Minority Business

Enterprise (SMBE) program under the jurisdiction of EEO. DEED was to coordinate the

two efforts. The SMBE program was substituted for the original.City proposal because

it required fewer resources, it provided an opportunity for the City to operationalize

the SMBE program which had been approved but not funded, and it was a special interest

of tie assistant city manager.

,The proposed involvement of MAUC in the TJDP program was not well-received

by City Council. In-the summerkof-1979the-Council-was-coMposed-of-an-Anglo

majority. MAUC was viewed as-a controversial organization by San Antonidi's Anglo

citizenry who resented the expenditure of federal dollars to aid "minority" residents

(which, in terms of actual numbers, are not the Mexican-Americans_and Blacks, but

the Anglo population). This attitude, coupled with unfavorable publicity generated

about MAUC by a former employee, extended the Council debate on the, program and the

elapsed time between submission of the inpal TJDP proposal (mid-1979) andthe

passage of the City ordinance (July 2, 1981) to accept TJDP funds and get the demon-

stration underway. During this period, MAUC's activities at the Hyatt continued

1193
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without interruption and were concluded on December 31, 1981., The City's SMBE.

program began on September 1, 1981 and concluded on September 30, 1982.

Major Accomplishments of TJDP

MAUC's job-targeting and business assistance program had the following results:

five minority youth were placed in construction jobs at the Hyatt; 50 percent minority

employment in construction. was maintained at the hotel; six minority contractors

were hired by the hotel for drywall,-trucking and masonry services; fifteen minority

and small businesses were assisted in the bidding process for hotel furnishings ana

equipment; eleven SMBEs were assisted in applying for retail space at the hotel,

five secured retail locations; 74 percent of the permanent hotel employees were

minority and many were assisted by MAUC in preparing their employment applications.

The City's SMBE program brought about modifications in bid forms for professional

service,.construction,and purchasing contracts to identify SMBEs'arift reflect SMBE

utilization requirements (in the case of prime construction contracts). Free copies

of specifications and plans for all City-funded public works projects and.selected

purchasing bids were made available to SMBEs through the Minority Contractors

'Assistance Center (MCAC). A survey of SMBEs _was_:_completed-resulting-in the-prepara

.tion Of.a binder detailing SMBE vendors to be used by buyers in soliciting quotations

on informal bids and an SMBE subcontractor utilization requirements. A method for

,monthly reporting of SMBE utilization was,implemented in the Purchasing Department.

The TJDP/SMBE program was an information-gathering effort that resulted in the

establishment of a framework for the implementation of business assistance activities

that will lead to increased SMBE utilization in City construction and purchasing.

Data'collected in the Purchasing and Public Works Departments over the course of the

project indicated that the number (as opposed to dollar amount) of bids and construction

contracts awarded to SMBEs increased due to the identification of more SMBEs. Outreach,

194
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however, was limited to surveys and quotation requests. Business assistance .

procedures (i.e. bid preparation and strategy, financing, etc.) have not been
op.

implemented. At the conclusion of the TJDP grant the City will have identified

.SMBEs eligible to compete for City qontracts co eusure that they are contacted

to respond to formal and informal bids and to serve as contractors on construction

projects. This information should enable City personnel to establish SMBE utilize-
.

tion goals which, to'date, have not been approvedrby the Purchasing Department.

Reasons for Progress and Problems

TJDP, from its beginning, was a fragmented program in San Antonio. Two separate

entities (MAUC and the City) worked on two distinct projects. No coordination existed

between these efforts. MADC's program concluded well before the official ending date

of the demonstration. The groundwork for the City's SMBE program has been laid;

however, without SMBE utilization goals, the progrim is not yet viable. The results

of the City's program were limited, in part, because funding and time for the effort

was cut by 50.percent due to the conflicts with MAUC. More important, however, is

the fact that City leadership did not visibly support the'program.

TJDP facilitated the assembly of,
information on SMBEs in San Antonio necessary

to establish a procedural framework for an SMBE assistance program. Only if City

manalealent and Council can marshall the commitment and resources (human and financial)

necessary to continue the program will this framework be maintained and flushed out.

It was not apparent that.such commitment and resources were
forthcoming to move the.,

SMBE program beyond the results of the TJDP-funded effort.'
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A SUMMARY OF THE SEATTLE, WASHINGTON

TARGETED JOBS DEMONSTRATION PROGRAM

PREPARED BY Robert McPherson,

Overview and Origins of the Demonstration

The federal solicitation of proposals for TJDP presented Seattle with a

timely opportunity. For several years the Mayor, City Council and a number of

other City Officials had expressed an interest in coordinating employment and

training and economic development programs to increase .the number of job opportuni-
.

a.

ties for the City's low income unemployed. However, in the absence of any extrinsic

requirements or incentives to link the activities of the two systems, tliese expressions

of interest were,never translated into goals and program strategies for achieving them.

/1
Ag a result, attempts to coordinate were sporadic, and for the most part, the two

. ,

systems continued to operate separately,

The City was ato interested in promoting opportunities for small businesses,

especially those owneclbY minorities a4. women. In.1977, the Mayor had issued a

formal policy resolution strongly encouraging increased utilization of these enter-

prises on all City contracts. .4

TJDP offered federal resources for hiring staff to explore various approaches

to coordination in both of these program areas. The demonstration's objectives for

increasing the number of jobs on development projects going to individuals eligible

for training under the Comprehensive Employment and Training Act(CETA) and for

increasing the dollar voluthe of contracts on these same projects going to minority

and small businesses were compatible with.the City's interests.

LT

Seattle submitted its formal application for funding in September 1979, and

the
4
Joint Venture program, the City's name for TJPP, officially began in February

'1980, The major goals focused on developing and institutionalizing networks for
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placing CETA-eligibles on federal development prOjects and for ensuring access to

contracts on such projects for minority and small businesses.

Program staff were located in the Off4g of Economic Development (OED) a

major division in the Department of Community Development (DCD). As a result of

a reorganization of DCD during the demonstration, the Office of Economic Development

was renamed the Development Division. A recently hired staff person in'OED who

had written the City's proposal became the program's first manager. She outlined

an ambitious program of work that concentrated on developing and implementing a

job targeting strategy as the first priority of the demonstration. The strategy

involved identifying the most promising projects,negotiating employment goals or

first source agreements, designing and managing a job order dissemination/referral

,control system,.monitoring performance of employers and making-necessary adjustments

to correct deficiencie. Developing and later modifying this strategy to produce

job placements in the demonstration period consumed a large part of the program's

resources. Building networks -for increasing minority and small business participation

was a second level,priority.

Major Accomplishments. of Joint Venture

Joint Venture staff successfully developed a number of interagency agreements,

networks and mechanismt for implementing the program. Staff 'designed and implemented

an elaborate job order dissemination and referral control. system that included all of

the major training agencies in the local community. They developed an effective

information network for increasing business opportunities for women and minority

business enterprises (W/MBEs) which contributed to an increasing share .of City

contracts going to these firms

The program also succeeded in building positive relationships between City

government and organized labor. Based on formal letters of understanding and their
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c'wn interpersonal skills, staff was able to .develop opportunities for CETA-eligibles

to compete for a limited number of apprenticeship openings in the constructiontrades.

These opportunities would have never been available through the local CETA system.

Unfortunately, the staff's commendable efforts to develop networks and mech-'

anisms for. interagency coordination produced only limited results in the demonstratiOn

_period. Staff identified a number of development projects; however, they were unable

to negotiate:specific hiring goals or get first source referral agreements fOr CETA-

eligibles included in the bid specification for any of the viable federal projects.

.Without this leverage the program did not produce the quantity of placements

initially envisioned. As of May 1982, only 50 CETA-eligibles, about 20 percent of

the number' originally planned, had been placed'as a result of'Joiiit Venture efforts.

Of these, only one was in a construction job on a federal development project; 34

were with tenants of.proj!its t)at had received Urban DeVeloPment Action Grants '(UDAGs);

and 15 were with individual businesses that had not received any slostantial amounts

.

of financial assistance from the City or federal'government. The quality of these
...

jobs, in terms of the occupations and wage rates at placement, was not significantly

different from that of other job development and placement programs operating in the

City.

The results of Joint Venture's strat giee to increase-opportunities for mall

1businesses, particularly W/MBEs, was not such different: Although the City Council

,'_unexpectedly passed a strong W/MBE ordinance early in the demonstration period, the

requirements of this ordinance were not included in any of the UDAGs that material-

..ized during ,TJDP's existence.. In contrast, however; program staff was successful in

applying the ordinance to housing and community development projects administered

by DCD.

198



Reasons for Progress and Problems iP

Two major problem effectively thwarted Joint Venture's performance. Foremost

was the lack of a supporting policy and program requirements at any level in.the

system. While federal agencies are concerned with increasing opportunities fOr-
,

CETA-eligibles and small and Minority-ownedbusinesses, with the exceptionof one,

or two program areas, there are no specific policies or guidelines requiring the

'hiring or utilization of these groups on.federal development projects.
,

ment'

The City's economic development effort largely reflected the federal govern-
.

laCk of specific policies and guidelines. The City operated without an

.

. economic development policy and there was no local resolution or ordinance regarding

the, hiring of CETA-eligibles. There was, of course, the City's women and' minority

business enterprise ordinance;. however, continuing legal questions as to

whether not the requirements of the ordinance could be applied,to federal projects

prevented its use for Joint.Venture purposes.

The program's original strategies'for increasing job and business opportunities

were.dependent on the negotiation of numerical goals on targeted development projects

with developers and contractors. Without the leverage of hiring and utilization

requirements, neither strategy.could be effectively implemented in the local environ-

ment.

The second major problem was the lack of,conSistent leadership and management.

in .DCD. There was staff turnover in all of.the key management positions in the'

'department during the demonstration. DCD had th*ge different directors; OED

went through a major reorganization and had two managers; and three

people served as manager of the Joint Venture program. Each of these changes brought

shifts in program direction and staff'reassignments which added to an already uncertain

environment. Moreover, federal and City budget cuts reduced staff, brought on-hiring

freezes and resulted in changing responsibilities for those remaining. As'-.a result,

199



the policy vacuum at the top of City government was not filled at lower 'levels

in DCD.
A

Because of these problems Joint Venture staff was forced to modify their.

original approaCh. While not abandoningthe commitment to-the-original-job-targeting---

strat,pgy, oin -nture staff shifted their job development efforts to the more

traditional approach of marketing their recruitment, screening and referral, services

to tenants of developMent projects and employers located in one of the City's neigh-

borhoods targeted for economic assistance. As a result, they were able to place'

CETA-eligibles and better test some of the networks and mechanisms developed speci-
.

fically for the demonstration. .

In the process they encountered a number. of problema
)

familiar to other similar coordination efforts including:

anticipating the timing of development projects and eMployers'
decisions to hire;

4.-

working with private employers to deteimine their labor needs;

produding the quantity and quality:of CETA-eligible referrals

within the employer's specified timeframe; and,

influencing the nature and quality of training provided by local
employment and training. agencies.

4' .

'In a relatively stable and supportive environment, these are problems that

,
could be minimized over time. Because of organizational instability and a lack

of solid policy support, however, Joint Venture found significapt progress diffiCult

to achieve..
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A SUMMARY OF THE. WILMINGTON, DELAWARE .

TARGETED JOBS DEMONSTRATION PROGRAM

PREPARED BY Edward Dement

Overview and Origins of the Demonstration

Wh'e/the 'U.S. Department of Housing and Urban Development solicited proposals

for the/Targeted Jobs Demonstration 'Program in 1979, Wilmington held great potential

fo useful learnings:. It had demonetrable-need, 'a leadership concerned with economic

Wilminigton

development' and an array of'developmental tools already in place. The City proposed

utilizing its TJDP grant as the vehicle for coordinating and facilitating the linkage

of employment opportunities arising from its development initiatives with training,

preparatory, and referral services, available from.the City's CETA program. Yet' the

actual TJDP program that was implemented' in Wilmington ultimately bore but faint

0

resemblance. to those well-intentioned early plans; moreover, it illustrated, the.

.unpredictable evolutionary character of demonstkdtion program.detrelopment at .the

local level.

To understand fully the origin and evolution of TJDP in Wilmington, it is

,also important to understand both the economic and administrative atmospheres pre-

valent in 1979. At the time, the City was reeling from the unabated losses of
. _

businesses'and retail revenues from its downtown area; furthermore, the 1978 closing

of the downtown district's largest department store--and the threatened loss of

several major corporations--created grave concerns on the part of the newly-elected
%. 0

Mayor, Bill McLaughlin and his top administrators.

By 1979, McLaughlin's administration was already well into"a Multi-faceted

effort.to stem the tide of economic losses, revitalize the downtown business district,

and attract a new stream of large-scale capital investments and small business

ventures. At the.forefront of that effort was the City's Planning and Development

Department (PDD). With a `staff of 85 planners, specialists, and technicians, PDD

20i
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was responsible

programs which,

City government.

a

04.

for planning and grant
apP4cationactivities for a var4atY bf

subsequent to.funding, were operated by other line agencies of
. ,

In short, ,it *was the Department's role to identify "targets.'of

4

opportunity" (usually federal grants, and economic or community development _assistance

projects), to prepare the necessary grant applicationsp,and--if the bidd proved
.

successful--to engineer
the'implementation of new programs.

ti

In the view o£ the Mayor's, assistant and chief administrative officer for the-

City, Wilmington's TJDP proposal was submitted largely because 1=0 represented yet

one more possible source of funding to support' a larger overall effort. In,"fit"

rather neatly with themore-or-less informal targeting strategies first used in con-'

unction.with Wilmington's 1978 Radisson Hotel prdject, one of the nation's first

UDAG.projects. And it appeared, to 'lend itself appropriately to a, number of other

local projects already on the' drawing boards at the time. It Vas not, howeverpfa

project that commanded the strong support' of themayyr or his, senior 'Staff,

The TJDP applicationowas drafted by the head of the Economic Development.

!-

4 '
lo

.

r .

Division of the reorganized Planning Department, aftermost of its former' "development"

duties were Shifted elsewhere. .The Economic Development director taw in the TJDP an

opportunity to achieve a high degree of cooperation. between the City's economic develop-

2

ment and employment and training programs. In essence, he viewed TJDP as a new

-intermediary between CETA-funded job training programs and Ehe.myriad of economic

development projects already in existence of planned fOr the future--programs such

as UDAG, UDEG, the expansion of the Port of Wilmington, and a variety of small to

medium-sized businessassistance programs. -Thus the City's TJDP proposal was written

with the two primary objectives of targeting jobs to CETA-eligible residents during

the life-of the project, and institutionalizing the coordinative process by the end

of the feaerally-funded demonstration
period.
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As proposed, the program staff wa to.consist of two individualsa coordinator

'aria an intern, both working under the directoris-supervision. Their prithary respon- s

sibilities were to promote the TJDP concept,

execute the program, monitor its. performance

officials
a. -

housed in the Planning Department--a base from which it could workeffectively with'
404

b9t4 CETA (whose planning functions were then lodged in that department)`and economic

development-(wtLose planning functions were also concentrated in Planning,. b14 whose

develop the,necessary.prodedUres to

and results, and work with appropriate
c .

tp ensureits institutionalization and continuation. Therogram was to be

implementation came largely under the purview of the City's Commerce Department).

Major Accomplishments of TJDP

terms of measurable impact upon the broad range of City economic develop-

ment programs or the actual numbers of CETA-eligible residents hired as a direct.

result of its efforts, It appears that TJDP'fell short of oginal expectations. The

project, however, was by no means a failUre; indeed, given'the environment in, which it

operated, the lack of visibility afforded the effort,.and'the-sweeping changes affect -

ing roles and reporting relationships among various City departments, it is fair to

",
conclude that Wilmington's two-year $80,000 TJDP grant succeeded in creating considerable

Y-
'

,awareness' of,' and sensitivity to, targeting issues, and that some of these be efits will

be sustained beyond the demonstration.

Owing to the existence-of several local organizations that were already rendering

business development assistance at the timethe TJDP proposal was written, Wilmington.

did-hotpursue this:national objective; instead, the project concentrated on the job

.targeting process and the development of coordinative mechanisms. Unfortunately,

Jaowever,:it made relatively-little headwaY in either of these areas until late in the

demonsttati n period. TJDP staff reports gathered during the third roundof research

indicated:that of the 616 hires reported by - financially-assisted small and medium-
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sd businesses, Only 72 were certifiably
CETA-eligible. (Many others, however,

satisfied .other local targeting
goals,,e.g.,City.residents, minorities, etc.) NO

data were available, however, concerning
hiring.by:larger employers involved with

the City"s Revenue Bond (IRE) program, -or by the Port of'Wilmington and

..

other projects named-in the original' TJDP application
.

It is difficult to find'evidence that Wilmington't TJDP dramatically 'improved

either existing coordinative mechanisms or.institutional
relationships in the City; .

indeed as
a.*
described'below,there are

indications that the program at times, frustrated

and - complicated the'very coordination it sought to.achie-4,e. Even so, TJDP was per-.

ceived by.City officials as having performed a'useful service' by raising the issue of

targeting to &level of public
consciousness and by causing City 'officials to look

far more carefully than ever before at. both the opportunities for, and practical

limits.of, local job targeting and enforcemerit,',

Reasons for Progress sand Problems

averal factors contributed'
tO,TJDP'S difficulties in Wilmington. Perhaps the

Most apparent is that the program was never fully-adopted and embraced as an instru-
,

rent of City policy.or a matter of high priority. Despite its proposal. rhetoric,

TJDP was, never really approached in the Manner
-envisioned.at the time of grant appli.-

cation--that'is, as a Vehicie'fik.leveraging employment and training oppOrtunities for

CETA-eligible City residents and minority members. Instead, it assumed the role o

promoting the hiring° (but not
training) of a much more broadly targeted group 'of

low-to-moderate incom'epersoris,.City
tesidents,women, and racial minorities (many

of whom TJDP staff felt would have been CETA-eligible had certification been accomPlishec

ThrOughout its existence (arid through little fault.of its own), TJDP lacked

sufficient stature and credibility within City administrative circles' and had no
,

'enforcement clout with. the businesses it sought to target. For example, during the

2 U L.4
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Wilmington'

six months between grant submittal and contract award; a.major,reorganization of

City departments practically ruled out any chance-for TJDP to be the official

:coordinator of Wilmington's economic development and employment and training efforts:

Early on, skepticism concerning TJDP's value was particularly evident in the Commerce

Department, headed by a former member of the Planning Department who later moved to

the'Mayor's staff, and in the Wilmington Economic Development Corporation, the City's

'lead agency for business financial assistance and loan packaging services. This

reluctance, however, softened somewhat in-:all quarters, with the possible exception of

the Commerce Department, which operating on the theory that employment\ benefits- will

trickle down to low-income residents in the long run, continues to place highest pre-

mium on the successful closing of each potential new business "deal". (All the major,

local actors seem to believe in the targeting Of benefits, but .any mention of enforce-

ment of such targeting generates a heated debate.)

Wilmington's experience underscores the difficulties inherent in targeting jobs

and business opportunities from certain types of projects, especially' IRB-assisted

programs and large-scale speculativi development projects. It provides valuable

insights and information on the extent to which some employers object strongly to

governmental intervention in their hiring decisions. And, it is rich ih.learnings for

.other small-to-medium cities interested in attempting job targeting efforts in the

.future. Clearly, the 'Wilmington story illustrates the. hidden complexity of planning

andexecuting effective-targeting strategies, the necessity of providing strong

'policy-leve2 backing for-any such undertaking, the importance of placing responsibility

-for rpregiam executiy in the hands of experienced,"competept professional staff, and

the practical limits of compliance monitoring and enforcement.
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