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INTRODUCTION

This chapter describes the programs operated by the Department of Labor’s
Employment and Training Administration (ETA) during Program Years 1993 and 1994
(July 1993 through June 1995) and Fiscal Years 1994 and 1995 (October 1993 through
September 1995)." ETA oversees the Nation’s major job training, employment, and
unemployment compensation programs.

In addition to its ongoing programs, during the Report period, the Department
also created One-Stop Career Center systems, undertook efforts to improve labor
market information systems, started technical assistance and training initiatives to
enhance the skills of its own workforce, and worked toward passage of legislation on
and implementation of skill standards and school-to-work programs.

This introductory section reviews these projects, highlights other initiatives of the
Report period, and reports on special Job Training Partnership Act (JTPA) activities.

The remainder of the chapter provides information about specific programs for

which ETA is responsible: JTPA programs, Apprenticeship, the Senior Community

The activities covered in Chapter 1 that operate on a program year (PY) basis
are Job Training Partnership Act programs, the Senior Community Service Employment
Program, some aspects of the Employment Service, the National Commission for
Employment Policy, and the National Occupational Information Coordinating
Committee. All others operate on a fiscal year (FY) basis.



Service Employment Program, the Employment Service, Unemployment Insurance,
Trade Adjustment Assistance, NAFTA-Transitional Adjustment Assistance, Incumbent
Worker Training, and the Labor Surplus Areas Program. It also summarizes the
activities of two independent Federal organizations responsible for employment-related
activities—the National Commission for Employment Policy and the National

Occupational Information Coordinating Committee.

One-Stop Career Center Systems and
Labor-Market Information Initiatives

During the Report period, the Department further developed One-Stop Career
Center Systems. In supporting the “one-stop” concept, the Department established a
One-Stop/Labor Market Information team to help improve employment and training

opportunities for the American public.

One-Stop Career Center Systems

A common frustration among jobseekers and employers has been the difficulty
of finding adequate information about available training and employment programs.
Often, jobseekers must go from one place to another to receive needed information and
services.

The Department took steps during the Report period to address this problem. It
established One-Stop Career Centers—helping to ensure that U.S. workers have access
to the education, training, and information they need to succeed in today’s demanding
labor market. The Centers bring together an array of employment and training
programs, turning them into an integrated service delivery system for jobseekers and
employers alike.

Although One-Stop Centers may take many forms, they all offer the following
services:

O Information on a full array of employment-related services, including



information about local education and training service providers.

O Assistance in filing initial claims for unemployment insurance and in evaluating

eligibility for any job training and education programs, including availability of

student financial aid.

O Preliminary assessment of skill levels, aptitudes, abilities, and support service

needs (which may include individual and/or group counseling).

O Self-help information relating to career exploration and the skill requirements of

various occupations; career planning information; job vacancy announcements

and listings; job search (including resume writing) assistance; job recruitment,
referral, and job placement services.

The One-Stop Career Center System is built on the following principles: (1)
universality—accessibility to all job-seekers of a wide array of jobseeking and
employment services; (2) customer choice—employers and jobseekers have choices in
where and how they get information and services; (3) integration—a seamless approach
which requires integration of programs and services at the State and local levels; and
(4) performance driven, outcome-based measures—Career Centers must have clear
expectations, such as job placements, and consequences for failing to meet them.

PY 1993 activities were devoted to research and development efforts in this
area. A case study analysis was conducted of 10 Private Industry Council-sponsored
Centers operating from June 1993 to December 1994.2

Several One-Stop Career Center Systems began operating in October 1994, as
six States—Connecticut, lowa, Maryland, Massachusetts, Texas, and Wisconsin—
received grants totaling $21.5 million for the One-Stop system and $7 million for labor
market information systems. In January 1995, the Department announced that three
more States—Indiana, Minnesota, and Ohio—would receive over $15 million for

implementation activities. In addition, 19 States received $4.9 million on October 1994

? For additional information, see “Job Training 2000 Projects” and “Evaluation of
the Job Training 2000 One-Stop Career Centers Demonstration” under Pilot and
Demonstration Programs in the JTPA section of this chapter.



for One-Stop Career Center planning and development, and 10 grants totaling $3.7
million were awarded to local communities in recognition and support of their innovative
work in making the One-Stop system a reality.

The Department expects to offer One-Stop system planning and development

grants to all of the remaining States and territories.

America’s Labor Market Information System (ALMIS)

In order to ensure that current and future workers know about different labor
markets and available job openings throughout the Nation, ETA and the Department’s
Bureau of Labor Statistics (BLS) reviewed the available labor market information and
systems in the United States. Begun in late PY 1993, the review was done in
cooperation with the Interstate Conference of Employment Security Agencies (ICESA),
the National Occupational Information Coordinating Committee (NOICC)?, and others.
It found significant gaps in the information available that would allow jobseekers,
workers, employers, and others to fully understand local labor markets and make
informed career decisions.

The LMI team then developed a series of recommendations to fill those gaps
and to create a comprehensive system of State and local labor market
information—known as America's Labor Market Information System.

In PY 1994, to further the team’s recommendations, the Department:

O Provided grants to all States to build their LMI capacity and to create a set of

core products and services.

O Supported the creation of research and development consortia to provide the

intellectual and research base for core products and services in the future and to

*The National Occupational Information Coordinating Committee (NOICC) is an
independent Federal interagency committee authorized by JTPA and the Perkins
Vocational and Applied Technology Education Act. More information about NOICC
may be found in the last section of this chapter.



transfer best practices from State to State. The research topics and lead States

are: (1) Wage Records as an LMI Tool (Maryland); (2) Short-term Forecasts

(llinois); (3) Long-term Projections (Nevada); (4) Standard Wage Information

(Rhode Island and Alaska); (5) LMI Institute (South Carolina); (6) Employer

Database (Maine); and (7) Consumer Reports (Texas).

O Supported the creation/expansion of a job/talent bank network. Investments

are being made in three types of improvements for the current labor exchange

operated by the Employment Service around the country: (1) making America’s

Job Bank and various State job banks accessible via the Internet and improving

access and ease of search for these job banks; (2) creating, probably in

partnership with the newspapers, electronically searchable want ads; and (3)

creating a nationwide network of “talent banks.”

O Provided support for the LMI infrastructure within the “One-Stop”

implementation States, primarily to build the delivery technology to make

information available to the One-Stop customers (both those in the Centers and
those in remote locations).

The One-Stop/LMI team is building a framework within which States and local
entities have the flexibility to design One-Stop Centers that are customized to their
particular needs, while incorporating four broad principles that characterize the National
system: universal access, customer choice, integration of services, and outcome-based

standards of performance.

Improving the Nation’s Employment
and Training System

During the Report period, the Department emphasized staff training within the
employment and training system, recognizing the importance of building its own high-

skilled workforce to deliver services for the Nation’s jobseekers.*

“The JTPA Amendments of 1992, which went into effect at the beginning of PY
1993, created a national training and technical assistance initiative. Intended to focus
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The emergence of the One-Stop Career Center systems, restructuring of

services to dislocated workers, welfare reform, and the new strategies for helping youth

make the transition from school to work placed new demands on agencies, managers,

and professionals who administer and provide employment and training services.

Further demands on staff are expected as Congress revisits the roles and

responsibilities of the national workforce development system.

The Department is working with its National, State, and local partners to build a

learning network to help them effectively respond to the changing requirements of the

workforce development system and its customers.

Among the activities initiated as part of the training and technical assistance

effort during the Report period were the following.

O A Panel of Experts, including 34 National, State, and local partners from all
major sectors of the employment and training system, was convened to guide
and oversee training and technical assistance efforts. Among the programs and
initiatives represented are JTPA Titles Il and lll, the Enterprise Council, the
Employment Service, One-Stop Centers, and Job Opportunities and Basic Skills
(JOBS) initiatives.

O A survey of staff was conducted to identify training, technical assistance, and
other needs of frontline staff.

O Partners are working together to define the core skills, knowledge, and abilities
needed by training and employment staff in order to identify common functions
and to develop training curricula in related subject areas. Partners are also
working together to identify and validate program models, training, and other
resources.

O Two of the Department’s regional offices are piloting peer-to-peer projects that

will help build a framework and design tools that professionals in the system can

primarily on Title 1I-A activities, the initiative has since expanded to become an
integrated, coordinated, systemwide effort. (See the JTPA section of this Chapter for
more information about the amendments.)



use to help each other.

O Two other regional offices have joined together to develop quality improvement
tools and techniques to help local and State agencies implement systems that
enhance customer satisfaction and continuously improve service quality.

O Ten States are developing or improving cross-agency training delivery
systems, innovative and replicable program models, and broadly applicable
training products.

O State Training Institutes are working with the Department to enhance State
and local staff development training design and delivery and to bring their
knowledge and expertise into developing a National training and technical
assistance strategy.

O Training sessions, materials, and tools are being delivered to address
technical assistance needs in various program areas.

O New technology is being used to electronically share information and transfer
learning, including the use of an Electronic Service Center and World-Wide Web.
(See the JTPA section of this Chapter for additional information on technical

assistance and training efforts and “challenge grants” awarded by the Department.)

Skill Standards and Certification

Since the early 1990s, the Department has worked to develop a national system

of voluntary skill standards and certification. This voluntary system was designed to

increase the return on public and private investments in education and training by: (1)

improving the match between skills needed in the workplace and the skills imparted

through education and training; (2) enhancing economic competitiveness; (3) increasing

productivity; and (4) facilitating the transition of American business to high performance

work organizations.

During the Report period, the Department continued its efforts in this area by

overseeing the operation of the National Skill Standards Board, funding and providing

technical assistance to several new demonstration projects, and by supporting a
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number of related activities which are described below.

National Skill Standards Board

In March 1994, Congress passed the Goals 2000: Educate America Act which
established a national framework of voluntary skill standards to be administered by a
National Skill Standards Board. The Board identifies broad clusters of major
occupations that involve one or more industries, and endorses standards, assessment,
maintenance, and certification systems. The legislation also requires the Board to work
closely with the National Education Standards and Improvement Council to coordinate
the development of skill standards with the development of voluntary national content
standards.

The Board is composed of 28 members. Twelve are selected by the President,
six are selected by the Speaker of the House (based on recommendations by both
Majority and Minority Leaders), and six are selected by the President pro tempore of the
Senate (also based on recommendations by the Majority and Minority Leaders). Four
ex-officio, nonvoting members (the Secretaries of Labor, Education, and Commerce
and the Chair of the National Education Standards and Improvement Council) are also
represented. Voting members include:

O Eight business persons nominated by business and trade associations;

O Eight organized labor persons nominated by recognized national labor

federations;

O Two human resource professionals to be “neutral agents;” and

O Six persons, with at least one from each of the following groups: educational

institutions (including vocational education); community-based organizations;

State and local governments; and nongovernmental civil rights organizations.

In PY 1994, 27 of the 28 Board members and the executive director were

appointed. The Board met in April and June of 1995. Topics discussed ranged from
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Wisconsin’s youth apprenticeship activities to foreign experience with skill standards

systems.

Demonstration Programs

In an effort to build on its previous workforce development efforts, the
Department funded six demonstration projects in late PY 1992 and developed a team of
individuals from different sections of ETA to work with the projects and advance the
idea of voluntary national skill standards. An additional 16 projects were funded by the
U.S. Department of Education.

The grants were issued to six trade associations or combined industry
association foundations to: (1) convene a coalition of industry partners; (2) select
occupational areas for standards development; and (3) to develop and implement
voluntary industry skill standards and certification systems. These projects were
operated by the American Electronics Association; the Council on Hotel, Restaurant
and Institutional Education; the National Electrical Contractors Association; the National
Tooling and Machining Association; the National Retail Federation; and the Uniform
and Textile Service Association.

Each project demonstrated an approach for developing, implementing, and
gaining industry acceptance for skill standards and certification in the United States.
Seven phases were suggested for each project:

O Establish a coalition of industry partners;

O Identify occupations that are appropriate for skill standards development;

O Develop and validate skills standards within industries for these occupations;

O Identify appropriate training delivery mechanisms and processes;

O Develop and validate assessments to demonstrate mastery of skill standards;

O Establish certification to recognize the achievement of skill standards; and

O Establish implementation and marketing strategies for the adoption of skill

standards.
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The Department's skill standards team worked with several contractors who
provided technical assistance to the projects and to the Department through written
material and two meetings for the project directors.

To provide technical assistance to the projects, the Institute for Educational
Leadership organized a roundtable discussion on assessment and credentialing at the
Department in March 1994. Several guiding principles for an ideal assessment system
were identified. These include:

O The system should be standards-based;

O It should be jointly developed by industry representatives and educators;

O It should include a variety of assessment tasks;

O The system should have performance-based assessments;

O It should include technical quality as a primary consideration; and

O The system should include equity and legal defensibility.

Participants developed a preferred definition of skill standards.” The roundtable
also addressed ways to categorize the different areas of skills and knowledge to be
assessed-including the preferred model of knowledge, occupational skills, basic skills,
and cross-functional skills; the importance of conducting a needs analysis among the
stakeholder groups to determine how to encourage their participation in the programs;
and the development of plans to establish viability and financing requirements.

In PY 1993, the projects focused on the first four phases listed above. In PY

1994, five of the projects released their standards.

Business/Trade Association Initiative

In promoting the adoption of high-performance workplaces, the Department's

*That definition is: “A competency unit which includes a description of work for
which the standard applies; a listing of the essential knowledge and skills that are
critical to the work segment; a listing of the essential tools and equipment that are
critical to the work segment, if applicable; and the criteria used to measure competency
in performing the work segment.”
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Office of the American Workplace’s Business/Trade Association Initiative formed
partnership agreements with three Skill Standards Pilot Projects—the American
Electronics Association; the Council of Hotel, Restaurant and Institutional Education;
and the National Retail Federation. The agreements outline a number of initiatives that
will further the understanding and dissemination of high-performance concepts to

diverse industry audiences.

National Youth Apprenticeship Program

The National Retail Federation and the Council on Hotel, Restaurant and
Institutional Education are sharing their skill standards experience with McDonald's
Corporation for a program designed to help shape the skills and competencies of young
people entering the consumer service industry.

The program, known as the National Youth Apprenticeship Program, will
implement a comprehensive career development training system in business
management at participating schools and the McDonald's Corporation. The
Department’s Employment and Training Administration is providing $300,000 for the
effort, which will feature comprehensive preemployment training, ongoing employee
training, and a performance/skill standards and certification system that establishes
career paths within McDonald's and other participating retail corporations.

The funding is being used for a national advisory group, refinement of youth
apprenticeship and student mentoring efforts, development of a workplace skills
certificate, program development for at-risk youth, project evaluation, and information

dissemination.

WorkPlus

During the Report period, the Council on Hotel, Restaurant and Institutional
Education, the National Retail Federation, and the National Grocers Association agreed

to work with a new program known as “WorkPlus” in an effort to pilot test the application
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of their standards through a portable “Preliminary National Service Credential.”
Public/Private Ventures, a Philadelphia-based organization, is pilot testing the new
education and training program designed to better meet the needs of both employers
and young workers.

WorkPlus is intended to increase the productivity of entry-level hospitality, food
service, and retail workers by taking into consideration the natural tendency of young
workers to explore occupations by changing jobs frequently. It rotates participants after
several months to another job, sometimes with different employers, thus offering young
workers a variety of experiences, while allowing them to build credentials for additional

skills.

Information Dissemination

The Department's Training Technology Resource Center (TTRC) worked on
ways to allow businesses and educators to have electronic access to information about
skill standards. TTRC manages databases on such workforce development issues as
workplace reorganization, exemplary training programs, emerging training technologies,
and related policy issues. Housed in ETA, TTRC manages an on-line information
system that serves as a central repository on workforce development issues.®

School-To-Work Opportunities

The School-to-Work Opportunities Act of 1994 (P.L. 103-239), enacted in May
1994 and jointly administered by the Departments of Education and Labor, paves the
way for a new approach to learning in America. Through this Act, States and localities
are building school-to-work systems that prepare young people for further education

and careers in high-skill, high-wage jobs.

®For additional information, call (800) 488-0901.
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The School-to-Work initiative is based on the concept that education for all
students can be made more relevant and useful to future careers and lifelong learning.
Students apply what they learn to real life, real work situations.

Developed with the input of business, education, labor, and community-based
organizations that have a strong interest in how students prepare for the workplace of
the next century, the effort to create a national school-to-work system contains three
fundamental elements:

O Work-based learning. Employers provide structured learning experiences for

students that develop broad, transferable skills. Work-based learning provides

students with opportunities to study complex subject matter and obtain
workplace skills in a hands-on “real life” environment.

O School-based learning. School-to-Work programs restructure the educational

experience so that students learn rigorous academics through career

applications. Teachers work closely with employers to develop broad-based
curricula that help students understand and expand on the lessons of their work
experience. Students develop projects and work in teams, much like the modern
workplace.

O Connecting activities. Connecting activities ensure the coordination of the

work-and school-based learning components of a School-to-Work system.

Activities may include matching students with the work-based learning

opportunities of employers, linking participants with other community services

necessary to assure a successful transition from school to work, and increasing
opportunities for minorities, women, and people with disabilities.

While the School-to-Work Opportunities Act was being considered in Congress,
the Administration used existing Federal authority and funds to begin the initiative and
further State and local school-to-work partnerships nationwide. In early 1994, all 50
States, Puerto Rico, and the District of Columbia received State Development Grants to
design plans for implementing comprehensive statewide School-to-Work Opportunities
systems.

In July 1994, eight States received Implementation Grants totaling $43 million to
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put in place or expand their school-to-work opportunities systems. Subject to
appropriations, the grants are renewable for five years. In addition, 15 local school-to-
work partnerships were funded competitively for approximately $10 million in August
1994. In November 1994, 21 partnerships in urban and rural, high-poverty areas
received competitive grants for local school-to-work opportunities initiatives totaling $10
million. In June 1995, nine School-to-Work Opportunities Grants for Indian Youth were
awarded to partnerships including schools funded by the Bureau of Indian Affairs. Also,
development grants were awarded to the seven insular territories with PY 95 funds.

In December 1994, the President and 18 chief executive officers of major
corporations announced the creation of the National Employer Leadership Council.
Members of the Council help implement school-to-work programs throughout their
companies and encourage suppliers and other companies to create their own school-
to-work programs. Members of large and small businesses are represented on the
Council.

In January 1995, the Departments of Labor and Education jointly opened the
National School-to-Work Opportunities Office. The Office worked with the States to
develop a Glossary of Terms to ensure that data used for evaluating programs funded
by the Departments are comparable. The Office also worked with States to develop
and refine an initial set of performance measures to determine States’ progress in
establishing high-quality school-to-work opportunity systems.

In June of 1995, the National School-to-Work Learning and Information Center
was established. The Center is housed in, and managed by, the National School-to-
Work Office. The main tasks of the Learning Center are to provide technical assistance
and to disseminate information to School-to-Work grantees as well as the general
public. One of the unique features of the Center is the establishment of technical
assistance “lines of credit” for State Implementation Grantees. This mechanism allows
States to select from a bank of certified technical assistance providers and use their line
of credit to finance the services. These experts are assisting States to refine key
aspects of system-building, such as curriculum development and creating career

majors.
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A National School-to-Work Advisory Board was established in 1995 to examine
what is working and what is not working in school-to-work. It also provides advice on
national policy directions in the school-to-work area. The Board, appointed early in PY
1995, is also evaluating the effectiveness of the Federal Government’s investments in
furthering the School-To-Work Opportunity System. The 40-member board had its first
meeting in March 1996.

The Department also developed a marketing plan for School-to-Work late in PY
1994. The plan included a series of print and electronic advertisements. A television
special, entitled “JOBS: The Class of 2000” was developed through a grant with a
Pittsburgh-based PBS station. The show is scheduled to air in September 1996. A
Speaker's Kit, which includes speaking tips, model speeches on school-to-work, and
appropriate overheads, was produced and made available to selected employer, labor,
and education representatives. These “School-to-Work Ambassadors” raise public
awareness about the benefits of school-to-work systems. A media guide, completed in
the fall of 1995, helps local organizations get their school-to-work initiatives featured in
the news.

A range of technical assistance conferences, involving all grantees at the State
and local levels, were held in the Report period. The conferences allowed participants
to share promising practices and to discuss the effectiveness of various policies.
Meetings were also held with employer, labor, and community organization
stakeholders to solicit their views and to share information. “Bidders conferences” for
partnerships interested in applying for upcoming 1995 School-to-Work Opportunities
Grants were planned for the fall of 1995.

In PY 1995, 19 additional State Implementation grants in the amount of $74
million were awarded. During the same period, 37 Local Partnership Grants in the
amount of $20 million were awarded. Up to 35 Urban/Rural Opportunities Grants in the

amount of $17 million will also be awarded in PY 1995.

Other Project Highlights
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During the Report period, the Department undertook a number of initiatives to
improve the employment and training system. It held a conference and published a
study on what works best in job training. The Department also initiated the Enterprise
Project to promote quality management of dislocated worker programs, awarded a
grant to promote customer choice for dislocated workers, conducted a survey on
employer-provided training, and undertook a nationwide assessment of skills required

for the high-performance workplace.

What is Working in Employment and Training

The Department engaged in a number of activities to determine the most
effective ways of serving the Nation’s jobseekers. Focusing on what works best in
employment and training programs, the Department held a national workforce
conference in 1994 and issued a comprehensive review of literature on the topic in
1995.

Conference on Building a Reemployment System. The Secretary of Labor
served as panel moderator at a day-long conference on “Building the Reemployment
System: What's Working,” held in the District of Columbia in February 1994. Over 300
business, community, and labor leaders, together with elected officials, consumers, and
employment and training experts, gathered to learn what works best in helping
unemployed and dislocated workers move back into the workforce. The President
served as a panelist in one session, along with program operators and participants.
Representatives from successful training programs in 13 cities presented their
experiences to attendees.” Each of the programs encompassed at least one of several

features, such as customer focus, universal access, one-stop delivery, comprehensive

"The cities were: Detroit, Michigan.; Sunnyvale and San Jose, California;
Louisville, Kentucky; Bangor, Maine; Seattle, Washington; San Antonio, Texas;
Minneapolis, Minnesota; Englewood, Colorado; New York, New York; Boston,
Massachusetts; Philadelphia, Pennsylvania; and Davenport, lowa.
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services, innovative use of technology, and training linked to jobs.®
Publication on “What is Working.” In January 1995, the Department released
a report entitled: What’s Working (and What's Not): A Review of Evidence of the
Economic Impacts of Employment and Training Programs . A comprehensive review of
the literature on the results of education and training efforts, the report includes the
following:
O There is now overwhelming evidence that long-term postsecondary training
produces positive impacts for those who need new skills.
O Short-term training, especially for disadvantaged youth, has a mixed record of
success.
O Government training for disadvantaged adults produces positive impacts and
IS often a cost-effective investment for society. However, training alone is often
not sufficient to lift disadvantaged adults out of poverty.
O The government’s major long-term training program for disadvantaged
youth—the Job Corps—appears to produce benefits for participants and society.
O Job search assistance has produced positive impacts for most of the
populations for whom it has been tried, and is a highly cost-effective investment

for government.

Serving Dislocated Workers: The Enterprise Project

In PY 1993, the Department initiated a major effort to improve customer service

and satisfaction in dislocated worker programs. A “national customer satisfaction

®These elements were the key features of the Administration’s workforce security
initiative, the Reemployment Act of 1994. Designed to make the national employment
system more accessible and responsive to all Americans seeking new or better jobs,
the legislation was presented to Congress in March 1994. The Department provided
staff work on the legislation, which focused on increased choice, training and
employment system integration, providing market-driven training programs, and
accountability.
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survey,” completed in December 1993, revealed that 57 percent of the dislocated
workers who received services under JTPA's Title Il rated the program as “extremely”
or “quite helpful.”

As part of this effort, the Department began the “Enterprise Project” to promote
and enhance the quality of all dislocated worker programs. The “Enterprise” is a
network of organizations that emphasize high-quality, customer-focused services, using
successful process management techniques from the private sector.

During the Report period, the Enterprise Council was appointed to serve as the
focal point for system-wide improvements. The Council-a group of local, State and
Federal officials broadly representative of the job training system—determined that if a
job training organization is to be accepted as an Enterprise member, it must meet the
following standards:

O Achieve a rating of 75 percent on a standard customer satisfaction survey

administered by an independent research firm;

O Achieve superior performance as measured by an 80 percent entered

employment rate in substate formula programs, and meet or exceed the

employment standard for Governor's reserve and national discretionary projects;
and

O Demonstrate a commitment to continuous improvement through responses to

guestions in ten critical quality management dimensions.

Over 200 dislocated worker organizations indicated their commitment to learning
more about customer satisfaction and quality systems. The Department provided
training to these organizations to help them qualify for Enterprise Membership.

In PY 1994, dislocated worker organizations from around the country took part in
a three-step application process to become Enterprise Members. Organizations
selected for membership attended "The Enterprise Launch" conference, held in
Washington, D.C. in July 1995, where they received training from nationally recognized

experts on quality management in both the public and private sectors.
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Promoting Customer Choice for Dislocated Workers

In March 1995, the Department awarded California $18 million—the largest single
dislocated worker grant ever—to help nearly 5,000 southern California aerospace
workers who lost their jobs. The grant marked the first time dislocated workers
anywhere in the United States could have access to training and reemployment
services through a voucher system. Instead of being eligible for service in only one
location, workers used the vouchers as training tickets at any of the 14 Service Delivery
Areas in and around Los Angeles. Introducing the element of customer choice, the
grant ensured that workers had easy access to job placement services, career

counseling, and if necessary, skills training needed to find another job.

Training Survey

The “1993 Survey of Employer-Provided Training” was conducted by the Bureau
of Labor Statistics for ETA. Results showed that most employers make some type of
formal training available to their employees, but many offer training that is unrelated to
specific job skills, such as general orientation or safety training. Less than half of all
U.S. employers offer their workers formal job skills training to improve productivity and
increase wages.

As defined by BLS, formal training has a structured format and a defined
curriculum, and may be conducted by supervisors, company training centers,
businesses, schools, associations, or others. It may include classroom work, seminars,
lectures, workshops and audio-visual presentations. The survey measured six types of
formal training—orientation sessions, safety and health instruction, apprenticeship
training, basic skills training (reading and math), job skills training, and workplace-

related training.

Study of Job Skills and High Performance
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In December 1994, the Department began the first nationwide assessment of
skills required for the “high-performance workplace™ by surveying approximately 18,000
employees in the country's largest and fastest growing occupations.

The National Job Analysis Study assessed both generic skills (which cut across
occupational and industry lines) and those which directly relate to high-performance
workplaces. The 164 occupations reviewed employ approximately 92 million workers
across the country. The study is intended to help educators and trainers as they
redefine skill requirements for occupations, set skill standards, develop training
programs, and design school curricula linking education to the world of work. The study
is designed to help employers and employees make the transition to high-performance
workplaces and enable industries to set world-class skill standards.

Special JTPA Initiatives

Along with implementing changes called for by the JTPA Reform Amendments
that went into effect at the beginning of this Report period, the Department engaged in
a number of special JTPA initiatives to improve programs and to respond to a series of

national emergencies.

National Dialogue on Improving
Job Training Services

The Department sponsored a nationwide series of meetings to explore ways to
improve and strengthen job training programs for economically disadvantaged citizens.

Fifteen small group discussions and five “town hall” meetings were held in June and

*High performance workplaces invest heavily in training and continuous learning,
equip workers with the education and skills they need to affect products and services,
and encourage workers to become problem solvers, self-managers, and entrepreneurs.
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July 1994. The events gave Department officials and others an opportunity to learn
from program participants, program graduates, employers, program operators,
policymakers, labor representatives, and community leaders involved in JTPA and other

human service programs.

Emergency Grants

JTPA funds were used by the Federal Government to respond to a number of
emergencies during the Report period.

Flood Relief. In PY 1993, eight Midwest States—lowa, Missouri, lllinois, South
Dakota, Minnesota, Wisconsin, Kansas, and Nebraska—received funding to create jobs
for workers displaced by massive flooding and to help with flood recovery in the
summer of 1993. Similar funding was awarded to the States of Georgia (in 1994) and
California (in 1995) for their flood recovery efforts.

Earthquake Aid. California received funding in January 1994 to help its
residents recover from the devastation suffered by the earthquake that struck the Los
Angeles area. The funding provided temporary jobs to dislocated workers and helped
support clean-up and recovery efforts.

Oklahoma City Bombing. In May 1995, the Department provided an
emergency grant to create temporary jobs to help clean up and restore public facilities
and lands damaged in the bombing of the Oklahoma City Federal Building. Workers
hired under the grant participated in recovery efforts provided by organizations such as
the Oklahoma County Office of Emergency Management, American Red Cross, and the
Salvation Army.

JOB TRAINING PARTNERSHIP ACT PROGRAMS

JTPA Overview

22



Since the Job Training Partnership Act’'s implementation in 1983, its programs
have prepared millions of economically disadvantaged adults and youth, workers who
have lost their jobs because of plant closings or mass layoffs, and special populations,
such as Native Americans and migrant workers, to obtain the training and other help
needed to succeed in the labor market.

Under JTPA, businesses, educators, organized labor, rehabilitation agencies,
welfare agencies, community-based organizations, economic development agencies,
and local Employment Service offices work together to identify current and future
workforce needs, ensure that quality training is provided for eligible clients, and help
place clients in private sector jobs.*® For the most part, JTPA programs are managed
by State and local governments, although some programs authorized under Title IV are
funded directly by the Department of Labor and administered by local organizations.

The Department’s role in the JTPA system includes setting broad program
policy, allocating funds to the States, prescribing standards for the program’s overall
performance, monitoring and auditing State and local activities to ensure program and
fiscal integrity, providing technical assistance to policymakers and program operators,

evaluating the effectiveness of JTPA programs, supporting training and employment-

Job training services under Titles II-A, 1I-B, and II-C are delivered through the
following administrative structures: (1) State Job Training Coordinating Councils
(SJTCCs) which provide advice to Governors on training activities and recommend the
designation of Service Delivery Areas (the geographical boundaries for administering
JTPA services). Governors appoint members to the Councils who represent business,
State legislatures, State agencies, local government, educational agencies, labor,
community-based organizations, and the general public; (2) Private Industry Councils
(PICs), which are established by local elected officials in each Service Delivery Area to
guide and oversee the development and operation of job training programs. PIC
membership generally includes representatives from business, educational agencies,
organized labor, rehabilitation agencies, welfare agencies, community-based
organizations, economic development agencies, and the Employment Service. In order
to ensure that JTPA clients are trained for jobs that currently exist and that will continue
to exist in the years ahead, most PIC members represent business and industry within
a particular Service Delivery Area. The PIC chairperson is also a local business
representative.
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related research and demonstration projects, and directly administering some programs
that serve special population groups.

A number of important changes took place in the training and employment field
during Program Years 1993 and 1994.

First, in response to the JTPA Amendments of 1992 (P.L. 102-367), program
managers and operators further concentrated their efforts on serving “hard-to-serve”
clients—individuals who face serious and multiple barriers to employment.*

Second, the “one-stop” career center concept was developed, refined,
implemented, and studied? in an effort to better meet the needs of a diverse set of
clients—from individuals looking for new jobs and workers seeking to enter or reenter the
labor market to clients seeking to upgrade their existing skills.

Third, the Department continued its efforts to restructure services to “dislocated”
workers (individuals who have lost their jobs because of plant closures or major layoffs)

because their skills may be not be adequate for today’s jobs.** Also during the period,

The Amendments were signed on September 7, 1992 and took effect July 1,
1993. They target JTPA programs to those seriously in need or at risk of failure in the
labor market; improve the quality of JTPA services through participant assessment and
the development of individual service strategies; institute new, rigorous fiscal and
procurement controls in order to strengthen program accountability; establish a
separate year-round youth program (Title 1I-C); create a new national capacity-building
and replication program to improve program quality and the skills of staff who
administer and deliver JTPA services; and authorize the creation of State Human
Resource Investment Councils to help Governors plan and oversee coherent statewide
systems of vocational education and training.

?For more information about One-Stop Career Center Systems, see Dale W.
Berry and Mona A. Feldman, Evaluation of One-Stop Career Center Demonstration
Projects (Arlington, Va.: TvT Associates, 1995) and Mona A. Feldman and Dale W.
Berry, A Guide for Planning and Operating One-Stop Career Centers (Arlington, Va.:
TvT Associates, 1995). These two publications are summarized in Chapter 2 of this
Report.

For information about initiatives that serve dislocated workers, see David Drury,
Stephen Walsh, and Marlene Strong, Evaluation of the EDWAA Job Creation
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the Department developed new strategies to help young people and worked to build the
capacity of the Nation’s training and employment system to deliver quality JTPA
services.

The Department’s efforts to better meet the training and employment needs of

economically disadvantaged individuals are briefly highlighted below.

Technical Assistance and Training

One of the many changes brought about by the JTPA Amendments was the
creation of a national initiative to improve the quality of JTPA programs by upgrading
the skills of staff who design, manage, and deliver JTPA services.

Throughout Program Years 1993 and 1994, the Department was engaged in a
multi-tiered, highly collaborative technical assistance and training effort which

emphasized new training curricula, and encouraged the sharing of best practices

Demonstration (Oakland, Calif.: Berkeley Planning Associates, 1994) and Katherine
Dickinson, et al., A Guide to Well-Developed Services For Dislocated Workers (Menlo
Park, Calif.: Social Policy Research Associates; Oakland, Calif.: Berkeley Planning
Associates; and Menlo Park, Calif.: SRI International, 1994). These two publications
are summarized in Chapter 2 of this Report. In addition to the EDWAA job creation
demonstration, the Department of Labor designed and implemented a new initiative
aimed at easing the transition to new employment of individuals who have been
adversely affected by cutbacks in defense spending. The National Defense
Authorization Act of 1991 allocated $150 million to the Department of Labor to operate
the Defense Conversion Adjustment (DCA) Program, which is administered under
Section 325 of Title 1l of JTPA. Twelve DCA demonstration grants were awarded in
November 1992 (with a total of about $5 million in funding) and seven additional grants
(with a total of about $3.4 million in funding) were awarded in November 1993. These
projects were funded to design and implement innovative approaches that were not
otherwise found in standard JTPA Title Il or defense conversion activities supported by
other funding sources. For more information about the DCA demonstration effort, see
Mary G. Visher and Deborah Kogan, Evaluation of the Defense Conversion Adjustment
Demonstration: Interim Report on Implementation (Oakland, Calif.: Berkeley Planning
Associates and Menlo Park, Calif.: Social Policy Research Associates, 1994) which is
summarized in Chapter 2 of this Report.
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throughout the JTPA system. In support of these efforts, the Department awarded ten
“challenge grants” to further support projects that featured innovative training
techniques and effective program models.*

The technical assistance and training effort also encouraged the development of
guality systems, tools, and techniques to measure program improvement. The
Department provided numerous learning opportunities during the Report period
(conferences, training seminars, and technical assistance guides), and introduced and
promoted new technologies (e.g., computer-based learning and communication

resources) to better share program information.

““The grant recipients were as follows: (1) Indiana received $125,000 to assess
existing staff competencies, develop a database of staff competencies, establish
learning objectives to improve staff competencies, and to train “peer” trainers to help
local agencies meet their training needs; (2) Maryland received $125,000 to support an
effort of the Maryland Institute for Employment and Training Professionals to develop
curricula for 13 separate courses and seminars for frontline training and employment
staff in the field of program planning and design; (3) Massachusetts received $125,000
to conduct a statewide needs assessment for frontline staff and to manage a strategy
that includes interagency mentoring and training. Regional resource libraries will also
be established for use by training and employment agency staff; (4) Michigan received
$125,000 to create an interagency capacity-building team to oversee the development
of new staff training curricula based on customer feedback from employers and job
seekers; (5) Missouri received $125,000 for the Missouri Training Institute to develop a
professional certificate program as part of a five-year staff training and technical
assistance program. The Missouri grant also supports the development of new training
delivery techniques, new training curricula based on generic task analysis, and the
development of techniques for measuring the effectiveness of staff training; (6)
Montana received $115,000 to develop a State Interagency Capacity Building System;
(7) New York received $73,680 to provide team-building training to the interagency staff
at two One-Stop Service Centers; (8) Oregon received $125,000 to develop materials
and deliver training on the role of labor market information in career decision-making;
(9) South Carolina received $106,920 to produce CD-ROM-based training modules on
improved career decision making skills, to purchase equipment needed to establish
interactive teleconferencing capabilities in eight local Job Service offices, and to
develop customer feedback techniques; and (10) Vermont received $95,622 to hire a
training coordinator and to develop a computer-based training system.
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Dialogue on the Disadvantaged

During PY 1994, the Department carried out a system-wide dialogue to examine
new directions that would lead to improved job training and employment preparation for
economically disadvantaged individuals—the majority of JTPA clients. Discussions were
held with JTPA partners at 15 locations across the country. These partners included
program administrators, operators and staff, JTPA clients and prospective clients,
employers, local elected officials, community leaders, and citizens with an interest in
training and employment services and workforce preparation.

The dialogue was designed to help achieve a broad consensus among JTPA
system partners on goals, overall strategy, and next steps for improving programs and
services for economically disadvantaged individuals.

Through the numerous discussions, the Department learned that participants
considered programs serving the economically disadvantaged to be essential, that the
JTPA system could be improved, and that there were effective models around the
country that met the needs of JTPA participants and local businesses.

Based on these discussions, the Department created an action agenda which
was integrated with its existing goals and work plans. The Department’'s major
objectives were to:

O Improve the connection between training and work;

O Better meet the needs of JTPA clients—both employers and participants;

O Streamline program administration;

O Improve the quality of client information and client access to such information;

O Strengthen linkages among the various programs and services;

O Build system and staff capacity; and

O Provide early and comprehensive training, education, employment, and other

interventions that meet the needs of disadvantaged youth.
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Adult Programs, Title II-A

As a result of the JTPA Amendments of 1992, services for out-
of-school youth, which were formerly provided under Title 1I-A,
were offered under a new Title II-C beginning in PY 1993.
Because the data on the number and characteristics of Title 1I-A
participants in this section of the Report refer to adults only (22
years old and older), they are not necessarily comparable to prior
year data (which included youth now served under the new Title II-
Q).

Likewise, Title 1I-A expenditures for PY 1993 and PY 1994
appear considerably less than previous years. Because the JTPA
amendments authorized a new Title 1I-C for year-round services for
youth (who were formerly served under Title II-A), a significant
amount of funds that had been used in Title 1I-A to serve youth
before 1993 was shifted in PY 1993 and subsequent years to the
new Title II-C. Title 1I-C expenditures for PY 1993 were slightly
less than $554,000,000.

Background

Title 1I-A is JTPA’s basic program for economically disadvantaged adults, and
other adults who face significant employment barriers.

Eligibility is limited to individuals ages 22 and older who have, or are a member
of a family that has, a total family income that, in relation to family size, was less than
the higher of either: (1) the official poverty line as defined by the Office of Management
and Budget; or (2) 70 percent of the lower living standard income level.

At least 65 percent of Title 1I-A participants must fall into one or more of the
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following “hard-to-serve” categories **: (1) people who are deficient in basic skills; (2)
school dropouts; (3) people who receive cash welfare payments®; (4) offenders; (5)
people with disabilities; or (6) homeless individuals.

Title II-A participants may receive direct training and training-related and
supportive services. Direct services may include basic skills training (including remedial
education, literacy training, and English-as-a-second language instruction); institutional
skill training; on-the-job training; skill level and service needs assessment; job and
career counseling; case management services; education-to-work transition services;
programs that combine workplace training and related instruction; work experience;
advanced career training combining on-the-job training and institutional training; training
programs operated by labor organizations or private sector employers; skill upgrading
and retraining; bilingual training; entrepreneurial training; vocational exploration; work
habit development programs that help people obtain and retain jobs; instruction or
services to obtain a certificate of high school equivalency; preapprenticeship programs;
on-site, industry-specific training; customized training in cases where an employer will
give jobs to those who successfully complete training; and advanced learning
technology for education, job preparation, and skills training.

Training-related and supportive services authorized under Title 1I-A include:

O Help in finding a job;

O Outreach activities that help people find out about education and training

services and work experience programs that help women obtain nontraditional

jobs;

O Dissemination of information about training programs to employers;

O Development of job openings for training program participants and activities

to obtain job placements for program participants;

*Up to 10 percent of Title II-A participants do not have to be economically
disadvantaged if they fall into one or more of the six categories.

®Including participants in the Job Opportunities and Basic Skills program.
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O Programs coordinated with other Federal employment-related activities;

O Other services (e.g., transportation, health care, financial assistance, drug

and alcohol abuse counseling, special services and materials for people with

disabilities, child care, meals, temporary shelter, job coaches, and financial

counseling);

O Limited needs-based payments; and

O Certain followup services for people placed in unsubsidized jobs.

Using a formula stipulated in the JTPA legislation, the Department allocates
funds to States (Governors), which, in turn, allocate funds to Service Delivery Areas.
Private Industry Councils (PICs)—one in each SDA—oversee local programs and

determine which local organizations will receive funds to operate Title II-A programs.

Highlights of PY 1993
and 1994 Activities

In PY 1993, expenditures for Title 1I-A totaled $809,931,638 which provided
services to 355,656 adult Title 1I-A participants.’” PY 1994 expenditures totaled
$787,444,137, which provided services to 370,130 participants.*®

The “cost per entered employment” declined slightly during the report period. In
PY 1994, the “cost per entered employment” for II-A participants was $7,282; in PY
1993, it was $7,303.

The average wage for clients when they were placed in jobs (known as the

For both years, excludes II-A participants enrolled under special State set-
asides. These set-asides represent 22 percent of total funding and are used for: (1)
coordination with State education programs (eight percent of total funds); (2) incentive
grants for programs exceeding performance standards or technical assistance for
programs that fail to meet standards (six percent); (3) training programs for older
workers (three percent); (4) State administrative responsibilities, including support for
the State Job Training Coordinating Council (five percent).

8Data on Title 1I-A funding and the number of participants served by State are
included in the “E Table” series in Statistical Appendix of this Report.
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“average wage at placement”) rose from $6.86 in PY 1993 to $7.09 in PY 1994.

Changes in participant characteristics were noted in both PY 1993 and 1994.
For example, the percentage of females in the program continued to rise. In PY 1993,
64 percent of Title II-A participants were female. In PY 1994, women made up 67
percent of II-A participants.

The percentage of adult participants receiving welfare was 37 percent in PY
1993. This figure included participants receiving food stamps and general assistance,
as well as those receiving Aid to Families with Dependent Children. For PY 1994, the
percentage of welfare recipients was 39 percent.

The percent share of participants with disabilities was 14 percent in PY 1993 and
eight percentin PY 1994.

An important feature of JTPA programs continues to be the development and
subsequent use of national standards for measuring program performance. These
standards, determined by the Secretary of Labor, and adjusted by the States, require
that a certain percentage of participants obtain employment after training, receive a
certain level of earnings, and work a certain number of weeks after they are placed in
jobs.

Chart 1 shows the PY 1993 and 1994 performance standards and program
performance for followup employment rates for Title II-A participants and participants
who were welfare recipients at the time of program enroliment. As the chart indicates,
the PY 1993 and PY 1994 followup employment rate performance standard was 59
percent. Actual performance, at 62 percent in PY 1993 and 63 percent in PY 1994,
exceeded the standard.

The PY 1993 and PY 1994 followup employment rate standard for adult
participants who were welfare recipients at the time of enrollment was 47 percent. The
standard was exceeded by almost seven percentage points in PY 1993 and by almost
eight percentage points in PY 1994.

The PY 1993 and PY 1994 weekly earnings at followup standard was $245.
Actual performance, at $246 in PY 1993 and $284 in PY 1994, exceeded the standard.

The PY 1993 and PY 1994 followup adult welfare weekly earnings standard for
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participants who were welfare recipients at the time of enrollment was $223. The
standard was exceeded by $34 in PY 1993 and by $44 in PY 1994.

Selected participant outcomes for Title II-A for program years 1993 and 1994 are
shown in Table 1. (Numbers differ significantly from prior year totals because PY 1993
was the first year in which youth—who were formerly served under Title 1I-A—were
served under the new Title 1I-C.)

Table 2 shows selected characteristics for Title 1I-A adult terminees for PY 1991
through 1994.
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Table 1. JTPA Title lI-A Selected Participant Outcomes,
PY 1993 and PY 1994

Program Year

Outcome

1993 1994
Total SDA participants® . . . .............. 355,656 370,130
Total terminations . .................... 226,011 237,470
Entered employment .................. 109,830 106,689
Entered employmentrate .................. 62% 63%
Cost per entered employment . ........... $7,303 $7,282
Average hourlywage .................... $6.86 $7.09

4Excludes IlI-A participants enrolled under special State set-asides. These set-asides
represent 22 percent of total funding and are used for: (1) coordination with State
education programs (eight percent of total funds); (2) incentive grants for programs
exceeding performance standards or technical assistance for programs that fail to meet
standards (six percent); (3) training programs for older workers (three percent); (4)
State administrative responsibilities, including support for the State Job Training
Coordinating Council (five percent).

Note: Prior to PY 1993, Title 1I-A served both disadvantaged youth and adults.
Because PY 1993 was the first year for the newly established Title 11-C which provides
year-round services for youth, data in the table reflect only adult Title II-A terminees.

Source: U.S. Department of Labor, Employment and Training Administration.
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Table 2. JTPA Title II-A Selected Terminee Characteristics
(Percent Distribution), PY 1991 - PY 1994

Program Year

Characteristic

1991 1992 1993 1994
Female ........ ... ... .......... 58 59 64 67
Male ......... . ... .. . . . .. 42 41 36 33
Age55andover .......... ... ... .. 3 3 2 2
Black . . ... 29 30 31 31
Hispanicorigin .................... 13 15 13 14
White ........ ... ... .. 54 52 53 52
Welfare recipient . ................. 33 33 37 39
Disabled individual ................. 10 10 14 8
HOMeleSS .. .......................2 2 4 2

Note: Prior to PY 1993, Title 1I-A served both disadvantaged youth and adults.
Because PY 1993 was the first year for the newly established Title 1I-C which provides
year-round services for youth, data in the table for PY 1991 and PY 1992 reflect only
adult Title 11-A terminees during those two years.

Source: U.S. Department of Labor, Employment and Training Administration.
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Year-Round Services
for Youth, Title II-C

Background

As a result of the JTPA Amendments of 1992, services provided for out-of-
school youth were made into a separate program under Title II-C of the Act. PY 1993
was the first year that the Title 11-C program operated under separate authority.

The purpose of Title 1I-C is to improve the long-term employability of youth by:
(1) enhancing their basic educational, occupational, and citizenship skills; (2) increasing
their employment and earnings; (3) encouraging school completion or enroliment in
supplementary or alternative school programs; (4) reducing their dependency on
welfare; and (5) addressing problems that impair their ability to make a successful
transition from school to work, apprenticeship, the military, or postsecondary education

and training.

The JTPA legislation provides for services to economically disadvantaged young

people 16 through 21 years of age' who are in school; hard-to-serve youth who are in

“Most Title II-C programs provide services to youth ages 16 through 21,
although 14- and 15-year-old in-school youth may participate if local plans allow for
their inclusion in the program.
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school;?® out-of-school youth;** hard-to-serve out-of-school youth;? and young people

who do not meet the above requirements but who face other barriers to employment.*

Services under Title II-C are provided year-round and, as appropriate, services
are made available to participants on a multiyear basis. Upon entry into Title 1I-C
programs, participants’ basic skills, occupational skills, prior work experience,
employability, interests, aptitudes, and supportive service needs are assessed and a
service strategy is developed which identifies employment goals, objectives, and

appropriate services.

Job training and employment services provided under Title 1I-C may include:
basic skills training with a workplace context and integrated with occupational skills
testing; tutoring and study skills training; alternative high school services; instruction
leading to high school completion or the equivalent; mentoring; limited internships in the

private sector; training and education combined with community and youth service

2Within this category, at least 65 percent of participants must be youth who are
deficient in basic skills, have educational attainment that is one or more grade levels
below the grade level appropriate for their age, are pregnant or parenting, have a
disability (which may include a learning disability), are homeless or who have run away
from home, or are offenders.

ZIAt least half of Title 11-C program participants must be out of school.

2\Within this category, at least 65 percent of participants must be youth who lack
basic skills, are school dropouts, are pregnant or parenting, have a disability (which
may include a learning disability), are homeless or who have run away from home, or
are offenders.

2Up to 10 percent of the participants in Title 1I-C programs in each Service
Delivery Area do not have to meet these criteria if they face certain barriers to
employment or have limited English language proficiency, are alcoholics, or are drug
addicts.
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opportunities in public agencies, nonprofit agencies, and other appropriate agencies,
institutions, and organizations, including Youth Corps programs; entry-level employment
experience; school-to-work transition services; school-to-postsecondary education
transition services; school-to-apprenticeship transition services; preemployment and
work maturity skills training; and support services (e.g., drug and alcohol abuse

counseling and referral, and limited needs-based payments).

Highlights of PY 1993
and 1994 Activities

During PY 1993, the Title II-C program enrolled 280,275 individuals.?* A total of
264,968 participants were enrolled in PY 1994.

PY 1993 expenditures for Title 11-C totaled $540.9 million, while PY 1994

expenditures were $547.9 million.

As was the case for adult participants under Title 1I-A, the youth enrolled in the
Title 1I-C program exhibited greater needs, and therefore required higher levels of
supportive services and more intensive training strategies. As a result, the cost per
positive termination, which was $4,445 in PY 1993, increased to $4,723 in PY 1994.

In PY 1993, school dropouts comprised 39 percent of all Title II-C participants.
For PY 1994, the percentage of participants who were school dropouts was 33. In PY
1993, 35 percent of Title 1I-C participants were welfare recipients, while in PY 1994, 31
percent received welfare benefits.

Title 11-C expenditures are from the JTPA Semiannual Status Report. Title II-C
participant data are from the JTPA Annual Status Report. Data on Title 1I-C funding
and the number of participants served by State are included in the “E Table” series in
the Statistical Appendix of this Report.
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In PY 1993, 10 percent of the program’s participants were offenders, while 11
percent were offenders in PY 1994. In PY 1993, 55 percent of participants were

female, while 56 percent were female in PY 1994.

For PY 1993, the Title II-C performance standard for “youth employability
enhancement rate” was 40 percent. It was greatly exceeded, with actual performance
of 53 percent. For PY 1994, this standard remained at 40 percent and actual

performance was 54 percent.

The other standard for Title 1I-C, the “youth entered employment rate” was met in
PY 1993. For 1993, the standard was 41 percent, while actual performance was 44
percent. For PY 1994, this standard remained at 41 percent and actual performance

was 44 percent.

Title 1I-C participant outcomes for PY 1991 through 1994 are shown in Table 3,

and Table 4 shows selected characteristics of year-round youth program terminees.
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Table 3. JTPA Year-Round Youth Programs:
Participant Outcomes, PY 1991 - PY 1994

Program Year

Outcome

1991? 19922 1993 1994
Entered employmentrate .......... 42% 40% 41% 44%
Average weeks of participation ........ 29 29 36 36
Attained enhancement in two skill
areas (percent) .................. INA INA 33% 36%
Remained/returned to school (percent) 14% 17% 18% 17%
Completed major level of
education (percent) ............... 6% 7% 13% 14%
Cost per positive termination ... ... $3,423 $3,423 $4,445 $4,723

%Operated under Title lI-A in PY 1991 and PY 1992.

Source: U.S. Department of Labor, Employment and Training Administration.
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Table 4. JTPA Year-Round Youth Programs: Selected Terminee Characteristics
(Percent Distribution), PY 1991 - PY 1994

Program Year

Outcome

1991° 19922 1993 1994
Female .......................... 53 53 55 56
Male ...... ... 47 a7 45 44
Agel4-15 ... ... 16 18 16 14
Black . . ... 35 36 35 35
Hispanicorigin .................... 19 21 20 20
White ....... ... ... ... 43 40 41 41
Welfare recipient . ................. 26 27 35 31
Disabled individual ................. 15 15 17 14

40Operated under Title I-A in PY 1991 and PY 1992.
Source: U.S. Department of Labor, Employment and Training Administration.
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Summer Youth Programs,
Title 1I-B

Background

The summer jobs program targets economically disadvantaged young people
ages 14-21. Major activities under the program include work experience, academic
enrichment,® and work-based learning. Personal and employment counseling may
also be provided. Participants work in a wide variety of public sector jobs, including
city/county government offices, libraries, hospitals, laboratories, parks, day care, and

elder care operations.

Highlights of Calendar Year
1994 and 1995 Activities

The Summer Youth Employment and Training Program (SYETP) provided jobs,
education, and training for 568,326 participants® in the summer of 1994 and for

495,288 participants in the summer of 1995.

In the summer of 1994, 235,017 Title II-B participants were involved in

educational activities, while 249,115 were involved in these activities in the summer of

“Academic enrichment activities are designed to enhance the reading and math
skills of the participants during the summer months.

*This Report discusses Title 11-B program activities for Calendar Years 1994 and
1995 because funds for it were included in JTPA appropriations for Program Years
1993 and 1994. The source of statistics on these programs is the JTPA Summer Youth
Performance Report. Detailed statistical information for Title 11-B programs is shown in
the “E Table” series in the Statistical Appendix of this Report.
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1995. Also in the summer of 1994, 28,523 youth were enrolled in private sector
employment experience activities; in the summer of 1995, 28,875 young people were

enrolled in these activities.

Dislocated Worker
Programs, Title lll

Background

During PY 1993, Title Ill programs®’ provided services to 306,000 individuals
who lost their jobs for such reasons as mass layoffs or plant closures and were unlikely
to return to their previous industries or occupations. About 410,000 individuals received

Title 11l services during the following program year.?®

Title 11l funds are used by State and local program operators as well as other
eligible grantees to provide retraining, basic readjustment, and supportive services for
dislocated workers. Services include assessment, job search assistance, job
development, and needs-related payments.?

#'Title 11l programs are sometimes called EDWAA programs, referring to the
Economic Dislocation and Worker Adjustment Assistance (EDWAA) Act which
amended JTPA Title Il in 1988 and became effective July 1989.

“Specific State funds and numbers of participants for Title 11l programs are
shown in the “E Table” series in the Statistical Appendix of this Report.

#During the Report period, the findings of a study of a special EDWAA job
creation demonstration were released by the Department. Initiated in June 1991, the
demonstration was designed to explore the effectiveness of Community Development
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Eighty percent of the Title 1ll annual appropriation is allotted to States. Up to 40
percent of each State’s allotment must be used by the Governor for overall
administration of the JTPA dislocated worker system, for providing rapid response
services to workers dislocated by plant closures and substantial layoffs, and, where
funds are still available, for regular dislocated worker activities. Upon the Governor’'s
approval of the substate areas plans, the remainder (not less than 60 percent) of a
State’s allotment must be distributed to substate areas to provide retraining and other

services at the local level.

The other 20 percent of the Title Il appropriation is retained in the Secretary’s
National Reserve Account for discretionary projects serving workers affected by plant
closings and mass layoffs, projects in areas of special need (including emergency
response to natural disasters), technical assistance and training, and exemplary and
demonstration programs. Discretionary funds are awarded in response to applications
that Governors and other eligible applicants may submit at any time throughout a

program year and may be spent during the two following program years.

In PY 1993, approximately $414 million was allotted by formula to the 50 States,
the District of Columbia, and Puerto Rico. About $894 million was allotted the following

program year.

Corporations (CDCs) and similar organizations in expanding opportunities for dislocated
workers through entrepreneurial training and by establishing linkages with local
economic development activities. For details about the job-creation demonstration, see
David Drury, Stephen Walsh, and Marlene Strong, Evaluation of the EDWAA Job
Creation Demonstration (Oakland, Calif.: Berkeley Planning Associates, 1994) which is
summarized in Chapter 2 of this Report. As a followup to the study, a guidebook for
EDWAA practitioners was also produced. See Katherine Dickinson, et al., A Guide to
Well-Developed Services For Dislocated Workers (Menlo Park, Calif.: Social Policy
Research Associates; Oakland, Calif.: Berkeley Planning Associates; and Menlo Park,
Calif.: SRI International, 1994) which is also summarized in Chapter 2 of this Report.
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PY 1993 National Reserve Projects
and Special Initiatives

National Reserve Projects. In PY 1993, $178 million was awarded for national
reserve projects in 27 States and Guam. Many of these projects focused on the needs
of communities and workers affected by natural disasters. In response to floods in the
Nation’s midwest, $10 million was awarded to nine States, followed by an additional
$54 million from a Special Disaster Supplemental Appropriation. An Emergency
Supplemental Appropriation of $28 million was also awarded in response to needs

brought about by an earthquake in Southern California.

Also in PY 1993, discretionary funds were targeted to help timber workers in
Oregon, Washington, and Northern California. Over $9 million was awarded to these

three States for timber-related dislocated worker projects during the year.

Special Initiatives. During the same year, the Department initiated a major
effort to improve customer service and customer satisfaction in dislocated worker
programs. As part of this effort, the first “national customer satisfaction survey” was
completed in December 1993. The survey revealed that 57 percent of the dislocated
workers who received services under Title Il rated the program as “extremely” or “quite
helpful.” The survey results were shared with program designers and operators
throughout the JTPA system.

During the same program year, in a series of seven Regional Partnership
meetings, over 1,200 representatives of Federal, State, and local Title 1l programs met
to discuss ways to improve services to dislocated workers. Over 200 State and local
program operators volunteered to participate in locally designed innovative projects to

measure and improve customer satisfaction. Program operators also volunteered to
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share their project experience with individuals and organizations throughout the JTPA

Title 1l system.

PY 1994 National Reserve Projects
and Special Initiatives

National Reserve Projects. In PY 1994, $167 million was awarded for national
reserve projects in 29 States. In response to floods in the Nation’s southeast and west,
over $20 million was awarded to four States. Two States with substantial layoffs in the
aerospace industry received $22 million to provide readjustment and retraining services

to dislocated workers.

Also in PY 1994, discretionary funds were targeted to assist timber workers in
Washington, Oregon, Montana, and California. Over $19 million was awarded to these

four States for timber-related dislocated worker projects during the year.

Special Initiatives. During the same year, the Department awarded over $21
million for 37 demonstration grants nationwide. Eleven projects are developing better
ways help laid-off workers find jobs; 13 are providing retraining opportunities to health
workers who may lose their jobs; and 13 others are testing the feasibility of providing
funds or “career management accounts” to dislocated workers for self selection and

payment of training courses and other services.

Also in PY 1994, in continuance of the Department’s commitment to improve
customer service and increase customer satisfaction, the Enterprise Council was
formed. This partnership of local, State, and Federal representatives promotes
customer-focused quality improvements in the employment and training system. To
begin this effort, the Council established standards to gauge the quality of dislocated
worker programs. Members selected for the Enterprise Council must meet three

standards: customer satisfaction, superior performance, and continuous improvement.
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By the end of PY 1994, 103 charter members were prepared for induction into the

Enterprise Council.

PY 1993 and 1994 Program Results
and Participant Characteristics

Of the 165,000 dislocated workers who received services and left the program
during PY 1993, 68 percent obtained a job at an average hourly wage of $9.40. This
compares to 193,000 individuals who left the program in PY 1994, 71 percent of whom

obtained jobs at an average hourly wage of $10.00.

In PY 1993, 69 percent of the dislocated workers who left the program were
employed 13 weeks later, while 71 percent of program terminees in PY 1994 were
employed 13 weeks later. On average, participants stayed in the program for 39 weeks
in PY 1993, and for 34 weeks in PY 1994.

Table 5 shows PY 1993 and 1994 data for selected Title Il participant

characteristics.
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Table 5. JTPA Title lll Selected Terminee Characteristics
(Percent Distribution), PY 1993 and PY 1994

Program Year

Characteristic
1993 1994
Sex:
Male .. ... . . 55 54
Female ...... ... . . . 45 46
Age:
29yearsandunder . ....... ... 19 18
30-54years .. ... 73 73
B5yearsandover ........... . .. 8 9
Education:
Lessthan highschool ........................... 11 10
High school graduate ........................... 50 49
Post high school attendee . . . ..................... 40 41
College graduate and above .................. 13 15
Race:
White (not Hispanic) ........... ... .. ... 73 72
Black (notHispanic) ............................ 15 16
Hispanic . ........ ... 8 8
Alaskan/American Indian . ........... ... ... ... . ... 1 1
Asian/PacificIslander . ............... ... ... .. .... 3 3
Unemployment Insurance claimant ................... 62 59
Individual with a disability . ........................... 8 3
Veteran .. ... . 17 17

Note: All data reflect characteristics/activities of terminees. Some data do not
add to 100 percent because of rounding.

Source: Worker Adjustment Annual Program Report, U.S. Department of Labor,
Employment and Training Administration.
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Performance Standards

The national standard for the entered employment rate for Title Il was 64
percent for PY 1993. The standard for PY 1994 and PY 1995 was 67 percent.
Governors were encouraged to set an average wage at placement standard for

dislocated worker programs.

Response to Special Dislocations
in PY 1993 and 1994

The Title 1l program also includes authorization for services targeted to defense
workers and workers who are adversely affected by the Clean Air Act.

Defense-Related Dislocations. Under a memorandum of agreement, funds
were transferred from the Department of Defense to the Department of Labor to
operate the Defense Conversion Adjustment Program (DCAP) and the Defense
Diversification Program (DDP). Both of these initiatives are Title Il discretionary grant
programs specifically targeted to defense-related layoffs.

During PY 1993, the Department awarded $100 million for 43 defense-related

training and assistance projects.

A total of $205 million in defense funds was fully obligated for projects by the
end of the first quarter of PY 1994 and a total of 35,305 dislocated workers were served
in both programs by the end of PY 1994.

In PY 1993, as part of the DCAP effort, the Department also awarded $3.4
million for seven demonstration projects to test innovative ways of helping workers
dislocated due to reductions in military spending and base closures. The projects

focused on four areas: 1) averting layoffs; (2) increasing worker mobility; (3) community
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planning; and (4) locally initiated projects.*

The 1993 Base Closure and Realignment Commission report identified dozens
of military installations that would be closed or realigned during the next five years. In
response to the report, the Departments of Defense and Labor cooperated to create
special teams that visited military sites listed in the report where major dislocations were
expected to take place. The teams provided information on programs available to help
employees, including information about the availability of DCAP and DDP funds.

Clean Air Employment Transition Assistance. The Clean Air Employment
Transition Assistance program is designed to target funds to areas experiencing major
dislocations caused by compliance with the Clean Air Act of 1990 (P.L. 101-549). A
total of $26 million was appropriated and obligated by the end of PY 1993, and 1,741
participants were served by the end of PY 1994.

National Programs, Title IV

Overview

Title 1V authorizes the Job Corps and other Department-administered programs
that serve Indians and Native Americans, migrant and seasonal farmworkers, and
veterans. Title IV also authorizes the National Commission for Employment Policy
(NCEP), the National Occupational Information Coordinating Committee (NOICC),
federally administered technical assistance efforts, labor market information activities,

research and evaluation, and pilot and demonstration programs.

*For more information about the DCAP, see Mary G. Visher and Deborah
Kogan, Evaluation of the Defense Conversion Adjustment Demonstration: Interim
Report on Implementation (Oakland, Calif.: Berkeley Planning Associates and Menlo
Park, Calif.: Social Policy Research Associates, 1994) which is summarized in Chapter
2 of this Report.
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Four categories of Title IV activities are described in this section of the Report.
These are programs for Indians and Native Americans, programs for migrant and

seasonal farmworkers, the Job Corps, and pilot and demonstration programs.*!

Indian and Native American Programs

Background. To train and secure employment for eligible individuals in
productive jobs, Indian and Native American (INA) programs offer job training, job
referrals, counseling, and other employment-related services, such as child care,
transportation, and training allowances. Those eligible for the program include Indians,
Eskimos, Aleuts, Hawaiians, and other persons of Native American descent who are

economically disadvantaged, unemployed, or underemployed.

INA programs differ somewhat from Title Il and Ill programs in that they are
administered at the national level by the Department, rather than by Service Delivery

Areas.

Highlights of PY 1993 and 1994 Activities. In PY 1994, total expenditures of
$60.1 million provided support to 182 program grantees which served a total of 24,425
Native American participants in all 50 States and the District of Columbia. The grantees
included Indian tribes, other Native American communities, and various related

organizations.

*The activities of NCEP and NOICC are described at the end of this chapter.
Veterans’ services, administered by the Department of Labor’s Office of the Assistant
Secretary for Veterans’ Employment and Training, are reviewed in the Secretary’s
annual report on veterans’ activities. These programs are targeted to veterans with
service-connected disabilities, veterans of the Vietnam era, and veterans recently
separated from military service.
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Approximately 50.2 percent of the 19,383 participants who left the program in PY
1994 were placed in jobs and another 32 percent attained an “employability
enhancement,” indicating that they returned to school, entered another training
program, completed a major level of education, completed a worksite training objective,
or attained basic or occupational skills proficiency. Of those who completed the
program in PY 1994, 46.4 percent were male, 30.1 percent were 21 years of age or

younger, and 20.5 percent were high school dropouts.

In PY 1993, total expenditures of $59.1 million provided support to 183 program
grantees which served a total of 24,924 Native American participants in all 50 States
and the District of Columbia. Approximately 52 percent of the PY 1993 participants
who left the program were placed in jobs and another 32 percent obtained an
“employability enhancement.” Of those who completed the program in PY 1993, 47
percent were male, 29 percent were 21 years of age or younger, and 21 percent were

high school dropouts.

As in previous years, the Department continued to encourage grantees to

coordinate their activities with those of other human resource programs.

In addition to programs authorized under JTPA Title IV-A, INA grantees also
received JTPA Title II-B funds to operate summer programs for Native American Youth.
Approximately 9,900 Native American youth participated in such programs in the
summer of 1995, at a cost of $13.5 million.

In the summer of 1994, about 10,500 Native American youth participated in
summer programs at a cost of $11.7 million. (This compares with 11,191 Native
American youth who participated in the summer of 1993 at a cost of $16 million.)

Performance measures for INA programs are designed to encourage the
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development of particular skills as well as employment goals. The three measures for
INA programs are entered employment rate, positive termination rate, and employability
enhancement rate. During the Report period, grantees were required to meet two of
the three standards. The specific performance standards levels are individually
determined for each grantee using a statistical model and are objective and equitable.
Adjustments are made to each grantee’s standards to reflect comparative differences in
the participants served and in local labor market conditions, such as the unemployment
rate, percent of the workforce in manufacturing, and whether the population is urban or
rural.

Migrant and Seasonal Farmworker Programs

Background. Title IV

of JTPA also authorizes training and employment programs for migrant and
seasonal farmworkers to help address chronic unemployment, underemployment, and

substandard living conditions among members of this group.

For the most part, services are designed to help migrant and seasonal
farmworkers who seek alternative job opportunities to secure stable employment at an
income above the poverty level and to improve the living standard of those who remain
in the agricultural labor market. Participants must be economically disadvantaged. Like
Indian and Native American programs, the migrant and seasonal farmworker program is

administered at the national level by the Department.

The Department allocates funds to organizations in almost all States* based on

%2plaska and Rhode Island, as well as the District of Columbia are not included
because of their small farmworker populations.
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the number of farmworkers in each State using census data and more current
Immigration and Naturalization Service data. Grants are awarded to public or private
nonprofit organizations® that understand the problems of migrant and seasonal
farmworkers, are familiar with the area to be served, and have previously demonstrated
the capability to effectively administer a diversified employability development program

for this population. These organizations must compete for refunding.

Highlights of PY 1993 and 1994 Activities. In PY 1994, regular farmworker
employment and training activities served 46,310 persons with expenditures of $77
million. This is a decrease in the number of participants from the 47,547 individuals

who received services the previous program year, and expenditures of $73.9 million.

During PY 1994, there were 52 migrant and seasonal farmworker projects in 48
States and Puerto Rico. A total of 46,310 participants received some type of service
and left the program during the year. In PY 1993, there were 53 projects in 48 States
and Puerto Rico. Over 37,275 participants received services and left the program

during the year.

A total of 20,938 of the individuals who completed the program in PY 1994
received some type of supportive services assistance (including child care, medical
services, or emergency housing) and another 8,615 received job skills training which
led to successful unsubsidized employment. The remaining individuals either left the
program before significant intervention by the grantees or they received some job
search assistance. In PY 1993, 21,812 of the program’s terminees received some type
of supportive service and another 9,191 received job skills training which led to

unsubsidized employment.

¥Most of the grants are awarded to private nonprofit organizations.

53



In PY 1994, of those placed in jobs, 37 percent were women and 76 percent
were school dropouts. The average annual income of participants before entering the
program in PY 1994 was $3,720.

In PY 1993, 36 percent of those placed in jobs were women and 72 percent
were school dropouts. Also in PY 1993, the average annual income of participants prior
to entering the program was $4,140.

For both years, classroom and on-the-job training continued to be the main

employment strategies used by farmworker program grantees.

The Migrant and Seasonal Farmworker program, like the Indian and Native
American Program, serves a “harder-to-serve” population. The performance measures
developed for this program are intended to reflect basic educational and occupational
skills development and to enhance the employability of migrants and seasonal
farmworkers. The two performance measures for the program are “entered
employment rate” and “average wage at placement.” They are set for each grantee
based on local conditions (e.g., unemployment, transportation, number of barriers to

employment, etc.). All grantees met their performance standards during PY 1994.

Job Corps

Background. Job Corps is a major national training and employment program
administered by the Department to address the multiple barriers to employment faced
by severely disadvantaged youth between the ages of 16 and 24. Its residential aspect
distinguishes it from other training and employment programs and enables it to provide

a comprehensive array of services in one setting 24 hours a day, seven days a week.

Established in 1964 under the Economic Opportunity Act, the program provides
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eligible youth with a comprehensive mix of services including:
O Entry diagnostic testing and regular progress reviews;
O Occupational exploration and “world of work” training;
O A comprehensive basic academic education program which includes reading,
math, General Equivalency Degree (GED), health education, parenting,
introduction to computers, and driver’s education;
O Competency-based vocational education;
O Social skills training;
O Counseling, health care, and related support services;
O Work experience;
O Meals, lodging, and clothing; and

O Postprogram placement and support.

Highlights of PY 1993 and 1994 Activities. One hundred and ten Job
Corps centers in 46 States, the District of Columbia, and Puerto Rico served
approximately 200,000 students, including 125,000 new trainees, during Program Years
1993 and 1994. Job Corps expenditures totaled $991 million in PY 1994 and $932
million in PY 1993.
O Enrollee Characteristics and Outcomes. Approximately 80 percent
of students enrolled in Program Years 1993 and 1994 were high school
dropouts. The average reading level at the time of enrollment was eighth
grade. Over 70 percent of the students had never held a full-time job.
Approximately 70 percent were minority youth, and 60 percent were male.
The average length of enrollment was 7.5 months. Outcomes for all Job

Corps terminees for PY 1993 and 1994 are shown in Table 6.
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Table 6. Outcomes for Job Corps Terminees, PY 1993 and 1994

Program Year

Outcome
1993 1994
Education and Training:
Reading gains by grade levels .................... 1.2 1.8
Math gains by grade levels . ...................... 1.8 2.1
Vocational completion .. .............. ... ... ... 36% 43%
Placement:
Entered employment . . ... ... ... . ... 54% 63%
Enrolled in education . .......... ... . .. ..., 10% 10%
Total terminees placed . ........... ... ... ... .... 64% 73%
Average job placementwage ................... $5.40 $5.64

Source: U.S. Department of Labor, Employment and Training Administration.

O Special Job Corps Initiatives. During PY 1993 and 1994, Job Corps
implemented a number of management initiatives in response to issues raised
by the Office of the Inspector General and the Congress. A new code of
conduct with zero tolerance for drugs and violence was implemented at all Job
Corps centers on May 1, 1995. This policy includes a provision which results in
immediate expulsion of any Job Corps student committing a serious offense
such as possession of a gun or weapon, sexual assault, any arrest for a felony
on or off center grounds, as well as possession or sale of any illegal drug.

The new code of conduct also requires that students have a drug test

when they first arrive at the Job Corps center. Students who test positive

are retested prior to the end of a 30-day probationary enrollment period;

those who still test positive are terminated from the program. After the

56



probationary period, students are retested if they are suspected of illegal
drug use; those who test positive are terminated immediately.

Other management initiatives taken during the Report period focused on
the development of procedures for strengthening the applicant selection
process. Revised policies call for closer scrutiny of an applicant’s
background in determining eligibility and a stronger focus on selecting
applicants with the commitment and motivation to benefit from enrollment.
Also during the period, the Department addressed problems relating to
poor performing centers. Enrollment of new students was stopped at
three centers where it was determined that center management was not
providing a safe and secure environment. Thirteen center contracts were
terminated and operators changed. One center was closed. In addition,
the procurement process for selecting center operators was revised to
provide increased weight for past performance. Training was conducted
for management staff at 11 poor performing centers, and intensive on-site
technical assistance by teams of experts was initiated at two centers.

O Longitudinal Study. A new longitudinal study was implemented in PY
1993. The study is comparing the experiences of Job Corps students
with a control group to provide information on the difference Job Corps
makes in the lives of students. It is also comparing the benefits of
program participation to program costs. Followup interviews will be
conducted with both the student and control groups over a period of
several years. Initial study results will be available in 1997.

O Performance Standards. Job Corps has established performance
standards for center operators, placement contractors, and
outreach/admissions contractors. Center standards include student math
and reading gains, GED attainment rates, vocational completion rates,
and placement rates.

Placement contractor standards include overall placement rates, job

training match placement rates, and starting wages.
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Outreach/admissions contractor standards include arrival, retention, and

placement rates.

Pilot and Demonstration Programs

Pilot and Demonstration (P&D) programs, authorized under Part D of Title
IV, are designed to test innovative approaches and strategies for enhancing the
employability skills of people who face particular labor force barriers. They are
administered at the national level by the Department. A major goal of the P&D
programs is State and local level adoption or replication of the successful approaches
and models that result from P&D initiatives.

Funded at approximately $34.9 million in PY 1993 and $35.8 million in PY
1994, the projects reflected the goals, interests, and concerns of the Department of
Labor in a number of key areas.

Many of the projects addressed the needs of the Nation’s at-risk youth.
Many of the youth-related projects, such as the National Youth Apprenticeship in the
Customer Service Industry project, the Union-Based School-to-Work Mentoring project,
the High School Career Academies Demonstration, the Transition to Work
Demonstrations for Disabled Youth, and Project FocusHOPE, were designed to help
students make a successful transition from the classroom to the labor market.

Several other youth initiatives were supported by the Department to
ensure that young people—who might otherwise lack the skills and abilities to succeed in
today’s competitive labor market—have access to the quality training and education
necessary to ensure their future success as wage earners.

Two P&D efforts conducted during the Report period, the Glass Ceiling
Demonstration, and the Non-Traditional Employment for Women Initiative, which were
funded through mid-1996, were designed to help women overcome barriers that may
prevent them from achieving their full potential in the workplace.

Several efforts were also supported during the period to improve both the

services provided by and the coordination of existing programs. These include the Job
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Training 2000 projects/One-Stop Career Centers initiative, which coordinates the
delivery of needed services, often locating them in a single facility; the Job Training for
the Homeless Demonstration Project, which coordinates efforts of JTPA and numerous
other service providers; and the Partnership Programs initiative, which increases the
involvement in JTPA of several national organizations, such as the National Urban
League, Opportunities Industrialization Centers of America, Inc., the National Alliance
of Business, and others.

Four P&D efforts responded to the need to improve the skills of American
workers. These included the National Job Analysis Study, the Initiative to Increase
Capacity to Provide Workplace Literacy Services, the Workplace Literacy Test effort,
and the initiative to develop basic financial training for employee stock ownership.

Because immigrants continue to make up an increasing percentage of the
Nation’s labor force, four separate immigration demonstration projects were conducted
during the period. These projects focused on innovative ways to provide quality training
and employment services, targeted to various immigrant population groups, to ensure
that they quickly become productive members of the work force.

Finally, the Department continued its efforts to help individuals with
disabilities receive the services necessary to enable them to compete equitably in both
the private and public sectors.

P&D projects which operated during Program Years 1993 and 1994 are
summarized below. They are also listed, along with their periods of performance and

funding levels, in Table 7.
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Table 7. Pilot and Demonstration Projects Conducted During

PY 1993-1994

Pilot and Demon- Period of Funding
stration Project Performance

National Youth Apprentice-
ship in the Customer
Service Industry. . .............. Dec. 1, 1994 - March 1, 1998 $294,000
Union-Based School-To-
Work Mentoring Project ......... March 17, 1995 - March 16, 1996 $150,000
High School Career
Academies Demonstration . ... ... June 29, 1993 - June 30, 1996 $600,000
Transition to Work Demon-
strations for Disabled Youth ... ... Oct. 1, 1993 - Oct. 1, 1994 $750,000
Project FOcCusHOPE ............ June 28, 1994 - June 30, 1996 $1.2 million
At-Risk Youth Pilot
Project ....... ... . ... ... ... June 30, 1994 - June 30, 1995 $208,400
Preparing Out-of-School
Youth for a Career Path ......... Jan. 31, 1994 - July 31, 1995 $25,000
Quantum Opportunities
Project ...................... June 28, 1995 - June 27, 1996 $200,000
Year-Round Youth
Training Demonstrations. ........ Sept. 30, 1993 - Sept. 30, 1995 $2.6 million
Out of School Youth Pilot
Projects (four projects). ......... June 30, 1994 - June 30, 1995 $832,000
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Table 7. Pilot and Demonstration Projects Conducted During

PY 1993-1994 (continued)

Pilot and Demon- Period of Funding
stration Project Performance

Glass Ceiling
Demonstration ................ June 16, 1994 - June 16, 1996 $200,000
Non-Traditional Employment
forWomen ................... July 23, 1992 - July 22, 1996 $6 million
Job Training
2000 Projects . ................ Oct. 1992 - Dec. 1994 $1.7 million
Evaluation of the Job
Training 2000 One-Stop
Career Centers
Demonstration ................ June 28, 1993 - Dec. 27, 1994 $200,000
Partnership Programs .. ......... July 1993 - June 1995 $18.9 million
National Job Analysis Study ... ... June 1992 - June 1997 $1.4 million
Increasing Capacity to
Provide Workplace
Literacy Services .............. July 1994 - June 1995 $25,000
Workplace Literacy Test ........ July 1, 1993 - June 30, 1996 $1.6 million
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Table 7. Pilot and Demonstration Projects Conducted During
PY 1993-1994 (continued)

Pilot and Demon- Period of Funding
stration Project Performance

New Directions: African Americans
in a Diversifying Nation . ......... April 18, 1995 - Oct. 18, 1996 $50,000

Immigration Demonstration Projects
(four projects) ................. June 30, 1992 - Oct. 31, 1994 $1.1 million

Programs for People
With Disabilities ............... July 1993 - June 1995 $8,345,600

Source: U.S. Department of Labor, Employment and Training Administration.
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School-To-Work Transition and
Youth-Related Projects

National Youth Apprenticeship in the Customer Service Industry. Funded at
$294,085 and operating from December 1994 to March 1998, this project, conducted by
Northern lllinois University, implements youth apprenticeship and related training
programs for a comprehensive career development training system in business
management at schools and the McDonald Corporation. The project is a joint venture
between the University and the McDonald Corporation in cooperation with States,
foundations, and schools in four demonstration sites. It provides up to four years of
business management training, beginning with the junior year in high school and ending
after two years of postsecondary education. The program model features
performance/skill standards and a certification system that establishes career paths

within McDonald'’s.

Union-Based School-to-Work Mentoring Project. Operating from March 17,
1995 through March 16, 1996, this project linked secondary school students and
workers with a wide range of occupations. It also identified specific skills and behaviors
that constitute an organized set of workplace competencies. It was funded at
$150,000.

High School Career Academies Demonstration. Funded at $600,000 for the
period June 29, 1993 through June 30, 1996, the High School Career Academies
demonstration is testing a school restructuring and school-to-work transition model that
provides an intensive three- to four-year education experience for 2,500 to 3,000 at-risk
youth in 14 locations. The model integrates academic and occupational instruction. It
features intensive involvement by employers in a school-within-a-school setting. A
small cluster of students within a school take most of their classes together and are

taught by a team of teachers who remain with them throughout their four years.
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Transition to Work Demonstrations for Disabled Youth Using a Natural
Supports Model. Funded at $750,000 for the period October 1, 1993 through October
1, 1994, the Department sponsored a joint effort with the Department of Health and
Human Services to develop innovative school-to-work transition programs for youth with
moderate to severe disabilities. The programs emphasized “natural” support systems in
which on-the-job assistance was provided through co-workers rather than through
external “job coaches.” This differed from traditional supported employment activities
which had generally been available to individuals with moderate to severe disabilities.>*
The initiative also attempted to expand opportunities for competitive, compensated
employment for program participants.®

Project FocusHOPE. FocusHOPE is a multi-year demonstration conducted by
the Center for Advanced Technologies (CAT) in Detroit. The CAT is a national project
with participation from different Federal agencies, including the Departments of Labor,

Defense, Commerce, and Education. The Center provides world-class training in

*Supported employment is premised on the belief that many persons who are
placed in sheltered workshops or who are considered unable to benefit from
rehabilitation services can perform substantial work in regular work sites if given the
necessary long-term support. Three basic models of supported employment have been
developed. In the “individual placement” model, individuals with severe disabilities are
placed in a job in which their imnmediate coworkers are generally persons without
disabilities. In this model, a job coach helps the individual learn the job. In the
“enclave” model, two or more persons with severe disabilities are placed in close
proximity in a specified part of the work environment. Supervision is often provided by
a job coach not directly hired by the business. In the “work crew” model, two or more
individuals with disabilities are transported to an employment site for special tasks.
After completing their work, they are transported to another site. A job coach often
accompanies each crew.

%An evaluation of this demonstration effort was completed during the Report
period. See Rima Azzam, Ronald Conley, and Arthur Mitchell, Evaluation of Transition
to Work Demonstration Projects Using a Natural Supports Model (Washington, D.C.:
Pelavin Research Institute, 1995) which is summarized in Chapter 2 of this publication.
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advanced manufacturing engineer technologies. Total private and public sector funding
for the Center has exceeded $90 million since its inception. The CAT student
population served by the Department of Labor grant is composed largely of minority and
disadvantaged individuals who have completed a seven-week school-to-work transition
program. They move into a one-year precision manufacturing program and into training

for higher-demand occupations in flexible manufacturing at the CAT.

The DOL-sponsored demonstration, covering the period June 28, 1994 through
June 30, 1996, was funded at $1.2 million ($600,000 each year), and focused on the
first two years of participation in the CAT six-year program. Grant funds were used
primarily for instruction, candidate training stipends, and administration. At the
conclusion of the demonstration, trainees have acquired certifiable manufacturing skills

and academic credits.

At-Risk Youth School-to-Work Pilot Project. Funded at $208,434 for the
period, June 30, 1994 through June 30, 1995, the project combined classroom and
work-based learning for approximately 35 youth in Boston. Job opportunities for the
participants were assessed through the Boston PIC’s school-to-work program.
Participants spent 10-15 hours per week on the job and 20 hours in related classroom
instruction. They were placed in entry-level, career oriented, paid work experiences® in
the areas of health and hospitals, financial services, utilities, communication, and

environmental services.

Preparing Out-of-School Youth for a Career Path Project. Funded at
$25,000 and operating from January 31, 1994 through July 31, 1995, the project drew

on the expertise of the research, business, and education communities to create

**participants were paid a small salary (either by the employer or by the pilot
project) for the work-based learning portion of their program experience.
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comprehensive strategies for a career path model to be used by organizations

operating programs for out-of-school and other at-risk youth.

Quantum Opportunities Project. During the period June 28, 1995 through
June 27, 1996, funding of $200,000 was allocated to replicate and evaluate a
successful model program directed specifically toward at-risk youth entering the ninth
grade. The objectives of the project were to enable participants to complete high
school and to improve their rate of entering and succeeding in postsecondary

education. Five sites were funded.

Youth Year-Round Training Demonstrations. These demonstration efforts,
conducted in several States, linked summer and regular school academic and work
experience programs to ensure that the learning acquired by students was reinforced
throughout the year. They operated from September 30, 1993 through September 30,
1995, and were funded as follows: $532,686 for several counties in Kentucky; $550,000
for Dade County, Florida; $550,000 for the City and County of Santa Fe (New Mexico);
$416,415 for portions of two counties in Texas; and $550,000 for the City of Los
Angeles.

Out-of-School Pilot Projects. Four out-of-school pilot projects were conducted
from June 30, 1994 through June 30, 1995. One of the projects, “SUCCESS,” operated
in Sacramento and was funded at $300,000. It was designed to help determine better
ways of providing effective employment and training services to economically
disadvantaged, 16-21 year-old, out-of-school youth. The county office of education, the
Urban League, the local PIC, and the Sacramento County Assessment Network formed
a partnership to provide education, employment, and incentives to help the project’s
participants. In addition to school-based and work-based learning directed at career
and life skills development, the project provided mentors and support services which
included child care and family counseling.
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The second project, funded at $299,986, was in Monroe, Va. It developed,
demonstrated, and disseminated the findings from an innovative job training and
placement program for disadvantaged out-of-school youth with disabilities. In
partnership with a JTPA local SDA, a Job Corps Center, and local rehabilitation and
special education professionals, a model was tested that enabled disadvantaged youth
with disabilities between the ages of 18 and 21 to obtain employment in the

occupations of their choice.

A third project, still ongoing in Boston, was funded at $104,217. Building on an
alternative high school diploma/GED program for at-risk and out-of-school students, it
has developed a basic school-to-work program. Students have been trained in life skills
such as budgeting money, preparing income tax forms, resolving conflicts at work, etc.
Additionally, students were engaged in rigorous work-based curriculum projects which
combined classroom academics with work site activities. These activities were made

possible by the Boston Private Industry Council and the Boston School System.

The fourth project, funded at $127,414, was located in Jensen Beach, Florida. It
provided employment and training services to out-of-school youth who lacked the basic
skills needed to function in today’s job market. Services were provided by the Treasure
Coast Private Industry Council, which operated the FUTURE LINK job club to prepare
economically disadvantaged youth who dropped out of school or who graduated with
insufficient basic skills to succeed in even moderately demanding employment

situations.

Youth Fair Chance Program. The JTPA amendments of 1992 authorized the
Secretary of Labor to award up to 25 Youth Fair Chance (YFC) projects, conduct an
evaluation of the program, and to provide technical assistance at a total of $50 million.

The YFC concept is a community-based initiative that targets money directly into

areas where youth problems are greatest—areas of high poverty. The initiative provides
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a variety of services and harnesses the cooperation and involvement of other service
providers to focus on such youth problems as dropping out of school, teen pregnancy,
drug and gang involvement, employment and training, lack of sports and recreation,
family support, child development, and health. The initiative is developing a “new”
comprehensive system that addresses the needs of all youth in the community. It is
hoped that by creating systemic change, changes will be made in the way services are

provided to all youth beyond the availability of Federal funds for this effort.

This initiative addresses the needs of youth and young adults between 14-30
years of age who reside in rural and urban communities. It saturates small
neighborhoods or communities with populations of not more than 25,000, having the
highest concentration of poverty based on the latest Bureau of the Census estimates;
migrant or seasonal farmworker communities; native Alaskan villages; or Indian

reservations.

The YFC design includes two components—one to serve in-school youth and
another to serve out-of-school youth and young adults. The in-school component is a
school-to-work program to transform high schools and improve the education, training,
and employment opportunities of youth. The school-to-work program is consistent with
the School-to-Work Opportunities legislation and the Goals 2000 Act. It contains three
main components: (1) work-based learning; (2) school-based learning; and (3)
connecting activities such as student-employer matching, providing technical assistance
and services to employers and others in designing work-based learning components
and counseling and case management services, providing a broad range of assistance

to students, and collecting and analyzing information about post-program outcomes.

The out-of-school programs are comprised of community centers for continuing
education and training. Centers provide remedial education, GED preparation,
occupational training, English-as-a-second-language classes, job search assistance,

support services, and recreation and sports programs.
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A number of the grantees provide job guarantees for youth meeting prior school
attendance and performance standards. To be eligible for a guaranteed job, youth
must be between 16-19 years of age and must make a commitment to continue and
complete high school. Wage subsidies of up to 50 percent are provided by some of the
grantees. The duration of such employment is limited to one year and youth are not to

exceed 15 hours of work per week during the school year.

Community residents, businesses, schools, etc. are directly involved in the
program through the Community Advisory Board and the school-to-work partnership

which directs the activities of all program components.

Seventeen grants, totaling $66 million, were awarded in July 1994, providing
funds for 18 months. Additional resources totaling $25 million were added to the grants

in July 1995 and grants were extended through December 1997.

The target communities are located in neighborhoods in: Seattle, Washington;
Indianapolis, Indiana; Tehlequah, Oklahoma; Douglas, Arizona; Baltimore, Maryland;
Denver, Colorado; Los Angeles (two sites), California; Fresno, California; Memphis,
Tennessee; Cleveland, Texas; Fort Worth, Texas; Racine, Wisconsin; New Haven,

Connecticut; New York, New York; Cleveland, Ohio; and Hazard, Kentucky.

The Tehlequah grant is operated by the Cherokee Nation. The Cleveland,
Texas grant focuses on migrant and seasonal farmworkers who reside in Edingburg,
Texas. One of the Los Angeles grants focuses on former gang members. Grant

awards to rural areas are Douglas and Hazard.

The program has been operating since July 1, 1994. During the initial 18

months of operation, over 22,000 youth and young adults received services.
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Addressing the Labor
Market Needs of Women

Glass Ceiling Demonstration. Funded at $200,000 for the period June 16,
1994 through June 16, 1996, the demonstration is developing a model of instruction
and mentoring that will help women overcome the gender barrier (known as the “glass
ceiling”) which inhibits their climb to the highest levels of industry and government.
Program components include a two-day orientation for participating fellows, a series of
meetings and conferences, at least 14 days spent by each fellow under the instruction
of a successful female mentor at the mentor’s workplace, a week of study at Harvard
University, speaking and written presentations by fellows, and a mandatory

postprogram element.

Non-Traditional Employment for Women. The Nontraditional Employment for
Women (NEW) Act amended JTPA to encourage a broader range of training and job
placement activities for women. In supporting the Act, the Department’s Employment
and Training Administration and its Women’s Bureau work together to help bring about
nontraditional training and employment opportunities for women through the JTPA
system. They also help guide the institutionalization of nontraditional training through
grants made to States to further efforts that support the NEW Act. Funding for this
effort is $6 million ($1.5 million for each of four years from July 23, 1992 through July
22, 1996).

Improving Programs
and Coordination

Job Training 2000 Projects. From October 1992 to December 1994, $1.7

million was awarded to 10 PICs in nine States to conduct a demonstration that tested
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models for local skill centers that integrated the delivery of employment and training
services. The purpose of the projects was to assure the quality of job skill training
programs, to explore the efficacy of using vouchers to facilitate increased choice in the
selection of vocational training, and to expand the authority of PICs in providing
program oversight. (See the following for a discussion of the evaluation effort for the

demonstrations.)

Evaluation of the Job Training 2000 One-Stop Career Centers
Demonstration. A case study analysis of 10 PIC-sponsored One-Stop Career Center
sites in nine States was conducted from June 1993 through December 1994. The sites
demonstrated PIC leadership in integrating the services of the Employment Service,
JTPA, and Job Opportunities and Basic Skills/welfare programs to increase accessibility
of services to individuals seeking new jobs, labor market information, or to upgrade their
work skills. Other objectives that were evaluated included the demonstration of quality
assurance of training programs and the exploration of the use of training vouchers.
Funded at $200,000, the evaluation effort yielded a final report and “how to” guide for

planning and implementing One-Stop Career Centers.*’

Partnership Programs. As in previous years, pilot and demonstration efforts
included “partnership programs” designed to increase the involvement in JTPA of
several national business, labor, and community-based organizations that represent
broad constituencies. These organizations can promote JTPA training and cooperation

within their own organizations and with the private sector and local government. Six

¥’See Dale W. Berry and Mona A. Feldman, Evaluation of One-Stop Career
Center Demonstration Projects (Arlington, Va.: TvT Associates, 1995) and Dale W.
Berry and Mona A. Feldman, A Guide for Planning and Operating One-Stop Career
Centers (Arlington, Va.: TvT Associates, 1995) which are summarized in Chapter 2 of
this publication.
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organizations in this category were funded during Program Years 1993 and 1994.
These were the National Urban League, Inc.; SER-Jobs for Progress, Inc.;
Opportunities Industrialization Centers of America, Inc.; the National Alliance of
Business; the Human Resources Development Institute of the AFL-CIO; and the

National Council of La Raza.

Improving Worker Skills

The National Job Analysis Study. Part of a major research effort to assess the
skill levels of the American workforce, the National Job Analysis Study (NJAS) focuses
on the development of assessment measures of the workforce competencies and skills
needed for job success in high-performance work settings. The study is jointly
administered by the Department of Labor in cooperation with the Department of
Education, and the Office of Personnel Management. Through a $1.4 million contract
with American College Testing, the NJAS will explore the appropriate competencies
and skills, and provide information to businesses and workers undergoing the
transformation to high-performance workplaces and to industries that are setting world-
class standards.

Increasing Organizational Capacity to Provide Workplace Literacy
Services. A total of $25,000 was provided to Literacy Volunteers of America (LVA) to
increase the organizational capacity of its affiliate organizations throughout the country
to provide workplace literacy services to individuals with low reading levels. Funded
from July 1994 through June 1995, LVA convened focus groups, produced and
disseminated a Resource Guide, provided technical assistance to affiliates, and

produced a three-year action plan to expand services.

Workplace Literacy Test Implementation Pilot Project. Funded at $1.6
million for the period July 1, 1993 through June 30,1996, the Workplace Literacy Test
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Pilot Project is designed to administer a newly created instrument for assessing
workplace literacy skills. About 130 sites are participating in the project. Included are
job training sites, adult education programs, vocational education programs, community
colleges, correctional institutions, summer youth programs, and job assistance
programs. The test is being used to: (1) determine individuals’ needs for participation in
job and literacy training programs; (2) meet the Federal reporting requirement for
“reading skills grade level” as required under certain programs; (3) enhance job training
counseling and employment guidance; and (4) evaluate training programs by assessing
the learning gains of individual trainees while they are in job training and literacy

programs.

New Directions: African Americans in a Diversifying Nation Project. During
the Report period, the Department contributed $50,000 out of a total budget of
$764,000 for this project. It was funded in cooperation with the National Policy
Association (formerly known as the National Planning Association) and the Joint Center
for Political and Economic Studies. The Department’s portion of funds covers staff time
devoted to employment and training issues, consultant/writers, advisory committee
meetings, and appropriate proportionate shares of public forums, publications, office,
and other expenses. The Department’s support covers the period April 18, 1995
through October 18, 1996.

Helping Immigrants
Succeed in the Labor Market

Immigration Demonstration Projects. Four immigration demonstration
projects were conducted during the Report period. The first project, funded at $301,190
for the period June 30, 1992 through October 31, 1994, supported efforts of the Jewish
Vocational Service, a major provider of training and employment services to refugees in

the Greater Boston area. It offered two skill training programs to address the special
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employability needs of immigrants residing in the 43 cities and towns comprising the
Boston-area SDA. The contractor provided data entry and computer-aided drafting
training and featured bilingual/bicultural employment counseling, vocationally specific
English-as-a-second language instruction, regular counseling and support services, job

development and placement, and postplacement followup services.

The second project, conducted during the same time frame and funded at
$315,000, was jointly operated by the Wayne County PIC, the Arab Community Center
for Economic and Social Services, and the Arab-American and Chaldean Council. It
provided a comprehensive program of training and employment services to Arab-
American immigrants in the Balance of Wayne County, Michigan. Key features of the
program were English-as-a-second language training, mentoring, and case

management.

The third project, also conducted during the same time frame, and funded at
$315,000, was operated by the San Diego Consortium and PIC and its partner,
SER/Jobs for Progress, Inc. It provided a program of integrated services to 140
immigrants, primarily Latinos in the San Diego area. Services included case
management, English-as-a-second language training, and basic education using a

computer assisted program covering 23 basic subjects.

The fourth project, funded at $315,000 and operating from September 1, 1992
through November 30, 1994, was managed by the Seattle-King County (Washington
State) PIC in collaboration with two community-based organizations. It served both

Asian and Hispanic immigrants and offered an array of services and instruction.*

¥An evaluation of this demonstration was conducted during the Report period.
See Vicki Asakura and David Snedeker, Immigration Demonstration Grant Final
Evaluation Report (Seattle, Wash.: Seattle-King County Private Industry Council, 1995)
which is summarized in Chapter 2 of this publication.
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Helping People With Disabilities
Succeed in the Labor Market

Programs for People With Disabilities. Pilot and demonstration programs
served approximately 6,800 people with disabilities in PY 1994 and about 6,900
received services in PY 1993. The general purpose of these projects is to increase the
number and quality of job opportunities for individuals with disabilities and to empower
them to integrate more fully into society.

The projects offer special outreach services, tailored training, job development,
and job placement assistance. Grantees operate national programs which, in many
instances, are linked to local rehabilitation agencies and programs. In both PY 1993
and 1994, programs were operated by nine national organizations with expertise in
working with people with disabilities, with total funding each year of $4,172,815. These
organizations were Goodwill Industries of America, Inc., Association for Retarded
Citizens, Electronic Industries Foundation, Epilepsy Foundation of America,
Mainstream, Inc., Marriott Foundation for People With Disabilities, American
Rehabilitation Association, National Federation of the Blind, and International

Association of Machinists (IAM Cares).

JOB TRAINING FOR THE HOMELESS
DEMONSTRATION PROGRAM

The Job Training for the Homeless Demonstration Program (JTHDP) is the first
comprehensive nationwide Federal effort specifically designed to train homeless people
and to place them in jobs.** The Department is authorized to plan, implement, and

*For additional information based on JTHDP evaluations, see Lawrence N.
Bailis, Margaret Blasinsky, Stephanie Chestnutt, and Mark Tecco, Job Training for the
Homeless: Report on Demonstration’s First Year (Rockville, Md.: R.O.W. Sciences,
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evaluate JTHDP under Section 731 of the Stewart B. McKinney Homeless Assistance
Act of 1987 (P.L. 100-77).

Since beginning operations in October 1988, organizations receiving
demonstration grants designed and implemented innovative and replicable approaches
for serving this population group. During the Report period, the emphasis was shifted
from developing knowledge about how best to help homeless clients obtain jobs to
building the capacity of mainstream JTPA programs (through partnerships formed with
existing grantees) to promote enhanced capability for serving homeless individuals.
During the period September 1994 through November 1995, funding of $7.3 million
enabled the project to focus on this new effort. (Grantees continued to provide case
management, housing, supportive services, job training, and placement services for

homeless clients.)

APPRENTICESHIP

Background

In FY 1995, registered apprenticeship programs employed and trained over
354,800 U.S. workers in the skilled trades. This was an increase from just over
325,700 workers in FY 1994. The apprenticeship system, which combines structured
on-the-job training with related theoretical instruction (usually in a classroom
environment) has long been recognized as an effective method for preparing people to

enter and succeed in a variety of skilled and higher-paid occupations.

Inc., 1991) and John W. Trutko, et al., Employment and Training for America’s
Homeless: Report on the Job Training for the Homeless Demonstration Program
(Arlington, Va.: James Bell Associates, Inc., 1993).
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The Federal role in apprenticeship is defined by the National Apprenticeship Act
of 1937 (Public Law 75-308), which is known as the Fitzgerald Act. Through the
Department’s Bureau of Apprenticeship and Training (BAT), the Federal Government
establishes and promotes the adoption of labor standards necessary to safeguard the
welfare of apprentices. BAT does not directly operate apprenticeship programs.
Rather, it registers apprenticeship programs and apprentices and provides assistance
to employers, organized labor, and open shops to help plan and promote quality

apprenticeship programs.

Employers or groups of employers and unions design, organize, manage, and
finance apprenticeship training under the standards developed and registered with BAT
or BAT-recognized State Apprenticeship Agencies. They also select apprentices who

are trained to meet certain predetermined occupational standards.

In 27 States, the District of Columbia, the Virgin Islands, and Puerto Rico,
programs are registered by State Apprenticeship Agencies or Councils which are
recognized by the Secretary of Labor. Most State agencies receive policy guidance
from apprenticeship councils composed of employers, labor groups, and public

representatives.

BAT provides apprenticeship services in all States, and registers programs and

apprentices in 23 States where there is no State Apprenticeship Agency or Council.

Highlights of FY 1994
and 1995 Activities

Table 8 shows selected apprenticeship program data for Fiscal Years 1991
through 1995.
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In FY 1995, 273,160 civilian apprentices received training in 33,916 civilian
apprenticeship programs registered with BAT or State Apprenticeship Agencies. About
24.5 percent of these apprentices were minorities and 8.5 percent were women. In FY
1994, 247,958 civilian apprentices received training in over 34,000 civilian
apprenticeship programs. About 24 percent were minorities and eight percent were

women.

An additional 81,684 uniformed military apprentices in FY 1995 and 77,754 in FY
1994 were registered in 17 programs. About 33 percent of these military apprentices
were minorities in both years; 7.5 percent were women in FY 1995, and seven percent

were women in FY 1994.

At the end of FY 1995, the Department recognized 835 apprenticeable
occupations, including eight new ones, which were Inspector Metal Fabricating;
Computer Operator; Dispatcher, Service; Multi-Story Window/Building Exterior Cleaner;
Tool Programmer, Numerical Control; Control Equipment Electrician-Technician; Guard,

Security; and Tuckpointer, Cleaner, and Caulker.

This compares with 828 apprenticeable occupations recognized at the end of FY
1994. Apprenticeable occupations recognized during FY 1994 were: Teacher Aide 1,

Plastic Process Technician; Construction Craft Laborer; and Facilities Locator.
Promoting equal opportunity in apprenticeship has been an important function of

the Department. Equal Employment Opportunity (EEO) in apprenticeship is pursued

through promotion and technical assistance efforts and compliance reviews.
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Table 8. Selected Apprenticeship Program Data for

Fiscal Years 1991 - 1995

Fiscal Years?

ltem
1991 1992 1993 1994 1995
Total number of civilian
apprentices receiving training® .. 291,035 265,156 220,159 247,958 273,160
Percent minority .............. 22.5 22.2 22.7 24.0 24.5
Percentwomen ................ 7.1 7.6 7.6 8.0 8.5
Number of civilian
apprenticeship programs . ....... 42,000 41,000 36,000 34,035 33,916
Number of military apprentices . ... 45,000 64,000 69,952 77,754 81,684
Percent minority .............. 35.6 34.0 34.0 33.0 33.3
Percentwomen ................ 6.7 7.0 7.0 7.0 7.5
Number of reviews conducted:
EEO compliance reviews ...... 1,700 1,200 1,800 1,290 NA
On-site quality reviews ........ 2,000 1,200 1,500 1,025 NA
Number of apprenticeship actions:
New registrations ........... 99,500 63,000 79,000 110,785 94,112
Completions ............... 40,000 41,000 44,000 44,322 NA

%End of fiscal year data.

®Data for Fiscal Years 1991-1993 have been adjusted from previous editions of the
Training and Employment Report of the Secretary of Labor to reflect end of fiscal year

enrollment.

Note: NA = Not available.

Source: U.S. Department of Labor, Employment and Training Administration.
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Special FY 1994 and
1995 Initiatives

Major apprenticeship activities conducted or supported during the Report period
include the STEP-UP program, the Center for Advanced Journeymen Education, the
International Union of Operating Engineers, the United Automobile Workers (UAW) of
America Skilled Trades Apprenticeship Preparation Program, the Women in
Apprenticeship and Nontraditional Occupations Act, Diversity in Apprenticeship grants,
the Federal-State Registered Apprenticeship Liaison Committee, School-to-Work
initiatives, the development of Education and Performance Apprenticeship Standards,
the Construction Craft Skills Training program, and the Federal Committee on

Apprenticeship.

STEP-UP Program. With technical assistance from BAT and the U.S.
Department of Justice, the U.S. Department of Housing and Urban Development
created the STEP-UP program in FY 1994 to provide employment, job training, and
career opportunities to public and Indian housing residents and other low-income
persons. STEP-UP operates as a first step (one-year maximum) in a longer
employment and training curriculum. It was developed as a component of the National
Apprenticeship and Training Standards which is sponsored by the National Association
of Housing and Redevelopment Officials (NAHRO).*® There are 17 occupations in the
NAHRO apprenticeship standards. Since the program’s inception, the STEP-UP
component has been incorporated in the apprenticeship standards of 19 public housing

authorities.**

““The standards developed by NAHRO were approved and registered by the
BAT. They are used as guidelines for housing authorities and other organizations that
wish to include the STEP-UP component in their registered apprenticeship programs.

“These STEP-UP public housing authorities are in: Huntsville, Alabama;
Chandler, Nogales, and Phoenix, Arizona; Ft. Lauderdale, Florida; Chicago and Joliet,
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Center for Advanced Journeymen Education (lowa Journeyworker
Demonstration). The purpose of this demonstration is to identify contemporary skill
standards for mature journeyworkers in the construction industry served by the Central
lowa Labor Council. The demonstration is also developing and testing a curriculum
geared to improving their skills.

International Union of Operating Engineers. Throughout FY 1994 and 1995,
this BAT-supported effort—administered by the International Union of Operating
Engineers (IUOE)—trained participants in heavy equipment operation, maintenance, and
repair. The project emphasized recruiting and training women for employment in
nontraditional (heavy equipment) occupations. Apprenticeship participation is
approximately 33 percent minorities and 18 percent female.*

United Automobile Workers (UAW) of America Skilled Trades
Apprenticeship Preparation Program. In PY 1994, BAT and the Office of Policy and
Research entered into an agreement with the UAW to develop and implement, on a

pilot basis, an Apprenticeship Preparation Project® for recruiting, orienting, and training

lllinois; Baltimore, Maryland; Detroit, Michigan; St. Paul and Minneapolis, Minnesota;
Albany, Cohoes, Schenectady, Troy, and Watervliet, New York; Dallas, Texas;
Milwaukee, Wisconsin; and Huntington, West Virginia.

“JUOE owns 62 training sites located in the following States: Alabama, Alaska,
Arizona, California, Colorado, Connecticut, Florida, Georgia, Hawaii, lllinois, Indiana,
lowa, Kentucky, Louisiana, Maryland, Massachusetts, Michigan, Mississippi, Missouri,
Montana, Nebraska, Nevada, New Jersey, New Mexico, New York, Oklahoma, Oregon,
Pennsylvania, Rhode Island, Tennessee, Virginia, Washington, and Wisconsin. A
training site is also located in the District of Columbia.

“3The grantee partners include the Center for Occupational Research (CORD) of
Waco, Texas; the Labor Employment and Training Corporation of Bell, California; and
the UAW Skilled Trades Department of Detroit, Michigan.
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apprentices. The project provides services to minority and female workers. It will help
UAW production workers make the transition into skilled trades and support Federal
and State initiatives aimed at improving School-to-Work Opportunities for youth and
young adults.

Women in Apprenticeship and Nontraditional Occupations (WANTO) Act
and the Diversity in Apprenticeship (DIA) Grants. In FY 1995, women and minorities
seeking to enter and move up in apprenticeship and nontraditional occupations
benefitted from $1.5 million awarded in technical assistance grants to community-based
organizations. In this effort, the Department’s two-fold objectives were to expand skilled

employment and to create greater economic parity for working women and minorities.

Under WANTO, in FY 1995, three organizations received grants to provide
technical assistance to employers and labor unions to expand the employment of
women in apprenticeable and other nontraditional occupations in the private sector.*
During FY 1994, the Department awarded six technical assistance grants totaling
$750,000 to community-based organizations® to help employers and labor unions
expand skilled employment opportunities for working women. BAT and the

*The organizations that received grants under WANTO during FY 1995 were:
The Home Builders Institute, Washington, D.C. for a nationwide program; the
International Masonry Institute, Washington, D.C. for programs in Atlantic City, Chicago,
Seattle, and the New England Region; and La Raza, Washington, D.C. for programs in
Tucson, Arizona and Albuquerque, New Mexico.

**In FY 1994, WANTO grants were awarded to the Chicago Women in Trades,
Chicago; Tradeswomen of Purpose/Women in Nontraditional Work, Inc., Philadelphia;
Women'’s Resource Center, Grand Rapids, Michigan; Women Unlimited, Augusta,
Maine; Wider Opportunities for Women, Washington, D.C.; and the Young Women'’s
Christian (YWCA) Association of Greater Memphis/Women in Trades, Memphis,
Tennessee.
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Department’'s Women’s Bureau jointly administer the WANTO grants.

Through the DIA grants for FY 1995, three community-based organizations
provided technical assistance to employers and labor unions to encourage recruitment,
selection, training, and retention of minorities in higher-skilled apprenticeable

occupations.*®

Federal-State Registered Apprenticeship Liaison Committee. One of the
primary objectives of this committee is to build a strong Federal-State partnership for
registered apprenticeship. Throughout the Report period, the Federal-State Registered
Apprenticeship Liaison Committee continued to help improve communications and
facilitate information sharing by conducting meetings and conferences, organizing
regional and State planning and strategy sessions, and by establishing subcommittees
to undertake a cost/benefit study of apprenticeship. In FY 1995, bi-regional sessions
were held for BAT and State Apprenticeship Council (SAC) staff in various SAC States

to develop and implement BAT/State annual plans.

School-To-Work. During FY 1995, staff members from local, State, and
regional offices and the national office participated in implementing the School-To-Work
Opportunities Act of 1994 by providing technical expertise, grant development
assistance, statewide system development guidance, regional/tri-regional assistance,

and regional and national office review teams.

Education and Performance Apprenticeship Standards. During FY 1995,

BAT States and State Apprenticeship Councils continued to expand apprenticeship

“*In FY 1995, the DIA grants were awarded to the following community-based
organizations: the Minneapolis Urban League; the Long Island Women’s Equal
Opportunity Council, New York; and the Preparation Recruitment Employment Program
(PREP), Inc., Ohio.
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training and improve both the on-the-job training and related instruction components.

One initiative undertaken during the year was the establishment of an 80 percent
core of competencies in the curriculum and work process schedules. Under the
guidance of the Wisconsin State Apprenticeship Council, several of the newly
established 14 State trade committees*’ are now using the “Developing a Curriculum”
(DACUM) process in reviewing the related instruction for their trades. Other
committees are also using the Wisconsin Apprenticeship model for expansion into new
trade areas such as professional truck drivers and construction craft laborers. These
committees have developed State standards for the trades through a partnership of
industry, organized labor, the vocational education system, and State and Federal
Government apprenticeship agencies.

In South Carolina, the BAT State office developed and registered apprenticeship
training standards which several associations plan to use as a model for the uniform
implementation of School-to-Work initiatives in the State. The standards can also be
used to develop curriculum in grades K-14. One of South Carolina’s largest employers
in the construction industry is a partner in this initiative and will use the standards as a
tool to require apprenticeship training of all its employees, including related
subcontractors, suppliers, and draftsmen who design the projects.

Construction Craft Skills Training Program. In PY 1993, the Department
awarded $360,330 to the Home Builders Institute to support the Construction Craft
Skills Training Program. Operated by affiliated State and local associations of the

National Association of Home Builders,*® the program provided preapprenticeship

“’State Committees exist in construction, manufacturing, and service industries.

“The Home Builders Institute is the training component of the National
Association of Home Builders, which has a membership of 120,000 homebuilders. The
association is involved with more than 800 affiliated State and local associations and

84



classroom and on-the-job training for economically disadvantaged individuals and
displaced workers, with trainees entering registered apprenticeship programs. During
PY 1993%, 253 individuals were trained, and 190 were placed in craft-related jobs.
Eleven percent of the trainees were women. The grant expired in September 1994.

Federal Committee on Apprenticeship® (FCA). Reestablished in December
1993, the FCA advises the Secretary of Labor and the Assistant Secretary for
Employment and Training on ways to improve and expand the registered
apprenticeship system. The Committee makes recommendations regarding: (1)
policies on legislation and regulations affecting apprenticeship; (2) program
responsibilities in the apprenticeship and journeyworker training areas; and (3) the most
effective role of the apprenticeship training system in meeting future skilled worker
training needs. The Committee’s 21 members represent employers, organized labor,

educators, the public, and four ex-officio members.**

SENIOR COMMUNITY SERVICE EMPLOYMENT PROGRAM

chapters.

““Data for the Construction Craft Skills Training Program are calculated on a
program year basis.

*Section 2 of the National Apprenticeship Act of 1937 authorizes the
appointment of national advisory committees.

*1The four ex-officio members of the FCA are the president of the National
Association of State and Territorial Apprenticeship Directors, the president of the
National Association of Governmental Labor Officials (both of the members have voting
rights), a representative of the U.S. Department of Education, and the Assistant
Secretary of Labor for Employment and Training.
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Background

Program Year 1994 marked the 29th year of the Senior Community Service
Employment Program (SCSEP) which is authorized in Title V of the Older Americans
Act of 1965, as amended (P.L. 102-375). SCSEP finances the creation of part-time
community service jobs for low-income individuals who are at least 55 years old, have

poor employment prospects, and are unemployed.

Participants work at government agencies, nonprofit organizations, schools, and
hospitals. SCSEP also provides nutrition programs, recreation, health and home care,

and transportation services.

Highlights of PY 1993 and
1994 Activities

PY 1994 SCSEP allocations totaled $410.5 million, an increase of $14.4 million
over the PY 1993 allocation of $396.1 million. Of this amount, $320.2 million was
provided to national sponsors and $90.3 million was made available to State agencies
in PY 1994. In PY 1993, approximately $308 million was provided to national sponsors
and approximately $87 million to the State agencies.

SCSEP served 102,000 participants in part-time subsidized jobs in PY 1994 and
over 100,000 participants in PY 1993.

In both years, consistent with policy direction provided by the Department to help
older workers find unsubsidized employment, almost 30 percent of the individuals who
were authorized to enroll were placed in unsubsidized jobs. Also for both years, the

percentage of funds used for program administration continued to be below the

86



legislative limits.>?

During the Report period, SCSEP sponsors continued to improve the
geographical distribution of program resources in an effort to ensure that all eligible
individuals have the same opportunity to participate in the program.

Characteristics of SCSEP patrticipants for PY 1988 through 1994 are shown in
Table 9.

As Chart 2 indicates, the percentage of participants who are 70 years old or

older has been growing steadily over the past several years.

*?The legislative limit for program administration is 15 percent of Federal funds.
In PY 1993, approximately 12.5 percent of all Federal costs for the program were
administrative costs, while in PY 1994, the figure was 12.1 percent.
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Table 9. Selected Characteristics of Senior Community Service Employment
Program Participants, PY 1988 through PY 1994

Program Year

Characteristic
1988 1989 1990 1991 1992 1993 1994
Sex:
.......................... Male 29.7 29.2 28.7 28.9 289 282
27.9
........................ Female 70.3 70.8 71.3 71.1 711 718
72.1
Age:
..................... 50-69 years 18.5 17.4 17.4 17.1 185 18.8
18.9
..................... 60-64 years 27.3 26.1 25.4 25.0 24.8 245
24.5
..................... 65-69 years 26.4 26.7 26.3 26.2 25.6 24.8
24.5
..................... 70-74 years 16.3 17.3 18.1 18.7 18.6 19.0
19.2
................ 75 years and over 115 12.5 12.7 12.9 125 129
13.0
Ethnic group:
......................... White? 63.3 62.3 62.2 61.3 61.4 60.9
59.4
......................... Black® 23.3 23.9 23.8 23.9 23.8 236
24.3
....................... Hispanic 8.8 9.0 9.1 9.4 9.5 9.9
10.0
.................. Indian/Alaskan 1.6 1.7 1.6 1.6 1.6 1.7
1.7
............. Asian/Pacific Islander 3.1 3.1 3.3 3.7 3.6 3.8
4.3
Veteran . ......... . i 13.1 13.4 13.3 13.2 13.5 135 13.0
Education:
.............. 8th grade and under 27.4 26.4 25.1 24.3 225 213
20.4
.................. 9th-11th grade 21.4 21.6 21.3 20.6 20.3 19.7
19.4
..................... High school 34.2 34.8 35.4 36.1 37.3 37.8
38.1
.............. 1-3 years of college 12.3 12.4 13.0 13.5 14.0 14.8
15.2
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................ 4 years of college 4.7 4.8 51 5.6 5.9 6.3
6.9

Family income below
the poverty level ................. 79.9 80.9 80.2 78.7 79.0 799 795

#Not Hispanic.
Note: Numbers may not add to 100 percent due to rounding.

Source: U.S. Department of Labor, Employment and Training Administration.
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History of SCSEP

The SCSEP evolved from a pilot program which was established in the mid-1960s under Title
[l of the Economic Opportunity Act. The original program was known as Operation Mainstream.
Administrative responsibility for Operation Mainstream was transferred from the Office of Economic
Opportunity to the Department of Labor in 1967.

“Green Thumb” was the first Operation Mainstream project. Initiated in 1965, it was
administered by a nonprofit organization for rural workers and affiliated with the National Farmers’
Union. In its early years, most of Mainstream’s participants were 55 years old or older.

Mainstream services have remained essentially the same since the program’s inception. Itwas
originally designed as a work experience program, with skill training, basic education, counseling
and other supportive services available to supplement work experience. Participants often worked
in community beautification and improvement projects which were operated by public and private
nonprofit agencies. For the most part, these projects were concentrated in small communities and
rural areas where there were few resources available for such activities and where job opportunities
of any kind were often scarce. Because of the nature of the work, projects were generally seasonal
and were curtailed during the winter months.

By the late 1960s (Fiscal Years 1967 and 1968), there were about 200 different Mainstream
projects operating throughout the country, serving approximately 24,000 participants each year.

During the project’s early years, the median educational level of the participants was less than
eighth grade. Thirty percent of the project’s enrollees were welfare recipients, and about one fifth
had been unemployed for over a year.

In 1968, contracts of about $1 million each were awarded to the National Council on Aging and
the National Council of Senior Citizens to establish new demonstrations which were known as Older
American Community Service Programs. In 1969, the American Association of Retired Persons was
added to the list of national organizations that received Federal funds to provide various services
to older individuals.

In the early 1970s, the U.S. Forest Service was authorized to initiate Operation Mainstream
projects. The program was given a legislative basis under the Older Americans Act. In addition, a
few States and territories received funds in 1976 to operate Mainstream projects.

Three national organizations representing various minority groups received funding in the late
1970s. These were the National Caucus and Center on Black Aged, the Asociacion Nacional Pro
Personas Mayores, and the National Urban League.

Funding for the initiative increased to $367 million by the end of the 1980s. The funding
increase enabled the inclusion of two additional national minority sponsors—the National
Pacific/Asian Resource Center on Aging, and the National Indian Council on Aging.

Today, the program is operated in 50 States and territories and by 10 national sponsor
organizations. Most States operate the program through their own agencies, although Alabama,
Arizona, Florida, Montana, and South Dakota have assigned administrative responsibility for
operating their programs to one or more of the national sponsor organizations.
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EMPLOYMENT SERVICE

During the Report period, the Employment Service (ES) conducted a variety of
labor exchange activities; developed a comprehensive workforce investment strategy
that included labor exchange revitalization, reemployment services, and technology
initiatives; administered the Foreign Labor Certification program; and conducted a
number of related activities. These efforts are described below.

Labor Exchange and Other Activities

Labor Exchange

In PY 1994, 18,809,900 people registered with local ES offices and received a
wide variety of employment-related services. In PY 1993, over 20 million individuals
registered with ES offices. As in previous years, jobseekers were interviewed and,
based on their experience, education, training, and aptitudes, they were assigned one
or more occupational codes to help match their job skills with reemployment services

and employers’ job orders.

In PY 1994, 40.7 percent of these jobseekers were eligible unemployment
compensation claimants, 43.8 percent were women, and 15.6 percent were
economically disadvantaged. In PY 1993, these figures were 47 percent, 43 percent,

and 17 percent, respectively.
In PY 1994, local ES offices referred over 8.2 million jobseekers to interviews

with employers, who listed over 6.6 million job openings with the ES. This compares to

over eight million jobseekers and some 6.4 million job openings in PY 1993. In both
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years, 2.7 million persons were placed in jobs (representing 32.6 percent of those
referred to employers in PY 1994 and 34 percent in PY 1993).

ES offices referred about 405,200 individuals to training and provided about
676,300 with employment-related counseling during PY 1994. This compares with
about 363,000 individuals who were referred to training and over 629,000 who received

employment-related counseling during the previous program year.

Table 10 shows selected characteristics of ES clients and the services they

received during Program Years 1993 and 1994.

Table 10. Selected Characteristics of Employment Service
Clients and Services Received, Program Years 1993 and 1994

Program Year
Program Year

1993
1994
Item
Number Percent Number
Percent
of total
of total
Total Applicants ............... 20,195,000 100.0 18,809,900 100.0
Customers served:
........... Economically disadvantaged 3,425,600 17.02,943,700
15.6
........................... Veterans 2,572,100 12.7 2,299,200
12.2
.................. Eligible Ul claimants 9,236,000 45.77,662,100
40.7
................. Migrant and seasonal
....................... farmworkers 215,800 1.1 191,400
1.0
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Youth .................... 3,181,500 15.8 2,979,900 15.8

55yearsold and older ....... 1,384,500 6.9 1,219,400 6.5
Services received:
Referred to employment .. ... 8,094,600 40.1 8,217,700 43.7
Entered employment ........ 3,308,200 16.4 3,357,200 17.9
Placedinjobs ............. 2,734,300 135 2,681,800 14.3
Counseled ................. 629,900 3.1 676,300 3.6
Tested ..........coiiinn. 716,500 3.5 458,200 2.4
Referred to skills training ... ... 363,800 1.8 405,200 2.2
Placed intraining ............ 102,900 0.5 102,900 0.5
Job search activities ........ 3,219,900 15.9 4,014,500 21.3

Received some reportable
........................... servicell,827,000 58.64.1,990,300

Source: U.S. Department of Labor, Employment and Training Administration.

Employment Service expenditures totaled $825 million in PY 1994 and $824
million in PY 1993.

During the Report period, the Department formed a multidisciplinary work team
made up of labor exchange, training, and income support experts. The team, formed to
improve the labor exchange and reemployment prospects of jobseekers, created a
workforce investment strategy which included the development of State One-Stop
Career Center systems.>® As the workforce investment strategy proceeded, a series of
consultation papers were issued by the Department to solicit advice from the Federal-

State employment security and training systems.

>3The One-Stop Career Center system consolidates the delivery of State
employment and training services. One-Stop Career Center systems provide effective
customer-oriented employment and training services for jobseekers and employers.
This means easy access to the services that workers need to find first jobs, new, or
better jobs, and that employers need to build a high-quality labor force.
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As a result of this effort, the Administration introduced the Reemployment Act in
Congress in March 1994 to provide for a comprehensive workforce strategy. While the
103rd Congress adjourned without taking action on the Act, the Department began to

invest in One-Stop system-building efforts across the country.

Employment Service Revitalization Initiative

In February 1994, at the request of the Assistant Secretary for Employment and
Training, the ES “Revitalization” initiative began with the formation of a special work
group. The work group consisted of representatives from the Department of Labor, the
Interstate Conference for Employment Security Agencies (ICESA), State Employment
Security Agencies (SESAs), and public unions (i.e., the Service Employees
International Union, the American Federation of Labor-Congress of Industrial
Organizations, the American Federation of State, County, and Municipal Employees,
and the International Association of Personnel in Employment Security). Under the
leadership of the Department’s United States Employment Service (USES), the group
was responsible for devising and implementing both a short- and long-term strategy for
increasing the value of the ES to workers, job seekers, and employers. The strategies
were also designed to promote an increased sense of job fulfilment among ES

employees.

Throughout the Report period, the work group met monthly and held bimonthly
teleconferences which resulted in the preparation of the following long-term vision
statement: “The ES is the Nation’s recognized leader in providing efficient labor
exchange services and a universal gateway to workforce development resources by

professional, empowered employees.”

The work group also developed a short-term “ES Revitalization Work Plan”

which focused on continuous quality improvements in services to ES customers. The
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plan serves as a guide for each SESA which can tailor ES revitalization efforts to fit its

own needs.

The ES Revitalization Work Plan was presented at the ICESA annual
conference in September 1994. At the conference, the national customer service
annual awards program was initiated. The program recognizes SESA programs and
ES workers for outstanding performance.> SESAs in nine States received national
customer service awards for innovation in customer service, collaboration for improved
service, leading tools and technology, and professional development/capacity building.
In late 1994, the work group was expanded to include a representative from the

Employers’ National Job Service Council.

In October 1994,

in an effort to obtain technical support for the revitalization initiative, the USES,
in consultation with ICESA, entered into “Cooperative Agreements” with lowa, Texas,
West Virginia, Maryland, Rhode Island, and Ohio to provide technical support in the
following areas: (1) staff training and capacity building; (2) leadership activities; (3) best
practices, model clearinghouses; (4) local office as a resource center; (5) customer
satisfaction and input; and (6) best practices in job matching. These agreements
produced specific information that was used in the revitalization effort.

The ES Revitalization Work Plan was transmitted to the SESAs in October 1994.
SESAs were requested to submit copies of their individual revitalization work plans
which were subsequently summarized in two publications prepared by USES.*®

**The annual customer service recognition program was a recommendation
made by the ES Revitalization work group.

**These were: “State Employment Service Revitalization Plan Summaries” and
“Highlights: State Employment Service Revitalization Plans” (Washington, D.C.: United
States Employment Service, U.S. Department of Labor, Employment and Training
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In furthering the ES revitalization effort, the Assistant Secretary for Employment
and Training requested an independent assessment of the ES during the Report period.
The assessment included a review of ES as a corporate enterprise rather than a
Federal program administered by the States. It also included an evaluation of ES
“assets” and “liabilities” to provide the work group with an aggregate picture of the ES

as a national service business.

Completed in December 1994, the study pointed out that ES operates with a
“self-correcting mechanism” in which the Federal/State system has the ability to identify
problems, meet and engage in constructive dialogue to solve problems, to debate
alternative solutions, to agree upon a course of action, and to implement business

plans that address identified problems.

America’s Job Bank

In November 1993, the Secretary of Labor redesignated the Interstate Job Bank
as America’s Job Bank. America’s Job Bank helps employers fill jobs that could not be
filled locally. Employers may list their unfilled job openings in America’s Job Bank

either directly or through State ES agencies.

Job Bank listings are distributed electronically to all States, the District of
Columbia, Puerto Rico, and the Virgin Islands. State ES agencies include America’s
Job Bank in automated self-service systems in local offices, at information kiosks, and

through partnership agreements with libraries, schools, and other places where the

Administration, May 1995).
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public can access Job Bank listings.>®

In PY 1994, SESASs listed about 710,000 job openings in the Job Bank. In PY
1993, SESAs listed about 455,000 job openings in America’s Job Bank to extend the
advertisement of job openings on behalf of employers and to help people find jobs in
other states. More than one-quarter of the job vacancies were in professional and
managerial occupations and another quarter were in clerical, sales, and service
occupations. Chart 3 shows the number of job listings with America’s Job Bank (and

formerly, the Interstate Job Bank) since 1991.

Reemployment Services

The Worker Profiling and Reemployment Services System is an early
intervention approach that helps individuals who seek unemployment insurance (Ul) to
speed their return to productive employment. It consists of two components: (1) a set
of criteria—a “profile”-that can be used to identify Ul claimants who are likely to exhaust
their benefits before they find a new job; and (2) various reemployment services for
these individuals. States and employment security agencies are required to “profile” all
unemployment compensation claimants to determine their likelihood of exhausting
benefits. These individuals, as a condition of continued receipt of benefits, are referred

to reemployment services such as job search assistance training.>’

**The Job Bank listings are also provided to military transition offices at more
than 300 U.S. military bases around the world.

>"The first legislation that called for profiling was Section 4 of Public Law 103-6.
It called for the Secretary of Labor to establish a worker profiling program. State
participation was voluntary. The FY 1994 Federal budget included $9 million to
establish such a program and another $9 million was requested for FY 1995. Public
Law 103-6 was later superseded by Section 4 of Public Law 103-152 which amended
the Social Security Act. It added a new subsection requiring State agencies that
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A recent Department-sponsored study revealed that the early referral of long-
term Ul claimants to reemployment services speeds up their return to new jobs.*®
During the Report period, ES, in conjunction with the Ul Service (UIS) and the
Department’s office responsible for administering Economic Dislocation and Worker
Adjustment Assistance Act (EDWAA) programs, issued policy and operating
instructions to States to implement the Worker Profiling and Reemployment Services

initiative.

In PY 1994, ES, UIS and EDWAA selected five prototype States™ to pioneer
worker profiling technigues and reemployment services to speed the return of long-term
unemployed Ul claimants to new jobs. Funds were awarded to the prototype States
and 20 “first wave” States to develop profiling models and to strengthen the provision of

reemployment services by both ES and training service providers.

Employers’ National Job Service Council

Throughout PY 1993 and 1994, the Department continued to fund the
Employers’ National Job Service Council (ENJSC), a volunteer organization of

administer Ul laws to establish and use a system of profiling all new claimants for
regular compensation.

*8See The Worker Profiling and Reemployment Services System: Legislation,
Implementation Process and Research Findings (Washington, D.C.: U.S. Department
of Labor, Employment and Training Administration, Unemployment Insurance Service,
1994), which is summarized in Chapter 2 of this publication.

*The States selected were Delaware, Florida, Kentucky, New Jersey, and
Oregon.
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approximately 100,000 employers who work with ES through 1,100 local Job Service
Employer Committees (JSECs). ENJSC helps ES improve its labor exchange system
and inform employers of America’s Job Bank and other related programs. It also helps
employers understand the processes for hiring and training special groups of workers,
including individuals who are economically disadvantaged, youth who are at-risk of
dropping out of school or not succeeding in the labor market, veterans, and disabled

persons.
Targeted Jobs Tax Credit

Authorization for the Targeted Jobs Tax Credit (TJTC), which was first
authorized by the Revenue Act of 1978 (P.L. 95-600), and subsequently reauthorized

several times,*® expired December 31, 1994.

TJTC provided tax credits to employers who hired individuals with significant

barriers to employment from nine specific target groups.®* In most cases, employers

®Its final reauthorization came under the Omnibus Budget Reconciliation Act of
1993.

®These groups were people with disabilities who were referred to employers
from the vocational rehabilitation programs of either a State or the U.S. Department of
Veterans Affairs; youth ages 18-22 from economically disadvantaged families; youth
ages 16-19 from economically disadvantaged families who participated in qualified
cooperative education programs; economically disadvantaged youth 16 to 17 years old
on the hiring date, who had not previously worked for the employer, and were hired for
a summer job; economically disadvantaged Vietham-era veterans; recipients of Federal
Supplemental Security Income (SSI); recipients of State and local general assistance
payments for at least 30 days; economically disadvantaged ex-convicts who were hired
no later than five years after their date of release from prison or the date of conviction
(whichever was more recent); and recipients of Aid to Families with Dependent Children
(AFDC) who were eligible for AFDC benefits on the hiring date and had received it for
90 days immediately before being hired.
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who hired qualified individuals could claim a tax credit of 40 percent of the first $6,000
of the employee’s first-year wages, for a maximum credit of $2,400. In cases where
employers hired economically disadvantaged youth, they could claim a credit of 40
percent of the youth’s wages up to $3,000, for a maximum credit of $1,200.

Individuals from the designated target groups received vouchers which indicated
to prospective employers that, if hired, the employer would be eligible for the tax credit.
Employers who hired individuals who had the vouchers could then obtain certifications
from State Employment Security Agencies (SESAs). The certifications would later be
used by the employers to document their eligibility to receive the tax credit. While most
of the vouchers were issued by the SESASs, qualified cooperative education programs,
local welfare offices, and local offices of the Department of Veterans’ Affairs were also
authorized to issue vouchers. (Certifications, however, were issued only by the
SESASs.)

In August 1994, the Office of the Inspector General (OIG) issued a report of an
audit of the TIJTC program in selected States. The OIG concluded that TITC was not
an effective and economical means of helping target group members obtain jobs;
mostly because employers would have hired these individuals anyway. The

Administration did not request an extension of the program.
During Calendar Year 1994, 591,632 TJTC vouchers and 391,896 certifications
were issued. During Calendar Year 1993, 379,427 vouchers and 272,763 certifications

were issued.%?

Occupational Information Network

®?Because TJTC was a tax-related program, data were provided on a calendar
year basis.
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Throughout the Report period, the Department continued to replace the 60-year-
old publication, the Dictionary of Occupational Titles (DOT) and the system that
produces it with a new, computerized database known as the Occupational Information
Network (O*NET). The O*NET collects, analyzes, organizes, publishes, and

disseminates scientifically verified worker skills and job requirement information.

The O*NET will be as a major component of a new national labor market
information system. In support of the O*NET'’s database, the Department plans to
combine the Occupational Analysis Field Centers with the Assessment Research and

Development Centers.

The Assessment Research and Development Centers are located in
Sacramento, California; Salt Lake City, Utah; Detroit, Michigan; Raleigh, North Carolina;
and Brooklyn, New York. Staff are employed by their respective State employment
security offices except for the Sacramento office, which is staffed by a private sector
company. Under cooperative agreements with Department, the Centers worked in PY
1994 on the General Aptitude Test Battery (GATB) improvement final report, the

abilities profiler, and the revision of the occupational interest inventory.

During the same period, the Occupational Analysis Field Centers, under grants
from the Department, worked with the O*NET prototype developer to convert existing
DOT data to the new O*NET content model and assisted with data collection. These
field centers are located in Boston, Massachusetts; Salt Lake City, Utah; Detroit,
Michigan; Raleigh, North Carolina; and St. Louis, Missouri. Staff are employed by their

respective State employment security offices.

In addition to serving as an occupational information database, the O*NET
system will serve as a framework for the Department’s assessment research and

development activities.
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During the Report period, the O*NET system undertook a series of initiatives to
improve the technical validity and reliability of existing assessment tools (such as the

GATB and the “occupational interest inventory”).

The O*NET database and assessment tools will serve ES offices, one-stop
career centers, and other workforce development initiatives such as school-to-work
transition programs, activities centered around developing skill standards for various
occupations, America’s Labor Market Information System, the Job Corps, and EDWAA

programs.

Help for Migrant and Seasonal Farmworkers

The H-2A Temporary Labor Certification program (which is described in more
detail later in this section) enables agricultural employers who anticipate a shortage of
domestic workers to bring nonimmigrant aliens into the country to perform agricultural
labor (or services of a temporary or seasonal nature) only if U.S. workers are not
available. n this regard, during the Report period, the National Monitor Advocate®
worked closely with the Department’s Division of Foreign Labor Certifications to
enhance the recruitment of U.S. farmworkers as required by the H-2A program. This

was accomplished by publicizing jobs with farmworker organizations and the media.

In addition, the migrant rest center in Ohio received $36,000 in additional funds
during the period to develop automated job information to be made available to migrant

workers on their way to employment in the midwest.

®*The National Monitor Advocate, along with regional and State Monitor
Advocates, oversees and promotes employment services for farmworkers.
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Also during the period, several States tested innovative programs to help migrant
and seasonal farmworkers. One such program in New York State established Job
Service Employer Committees to address the unique situation, problems, and
information needs of agricultural workers. Regional office staff helped the committees

obtain current information on Federal regulatory requirements.

Foreign Labor Certification

Alien labor certification programs ensure that the admission of aliens to work in
this country on a permanent or temporary basis does not adversely affect the job
opportunities, wages, and working conditions of U.S. workers. With few exceptions,
foreign labor programs are jointly administered by the Department of Labor and the
State Employment Security Agencies. These programs are summarized below.

Permanent Labor Certification. Aliens seeking to immigrate to the United
States to work must obtain an offer of permanent, full-time employment from an
employer in the United States. The alien cannot be admitted as a permanent resident
unless, among other things, the employer obtains a labor certification from the
Department acknowledging that qualified U.S. workers are not able, willing, or available
for the employment offered to the alien and that the wages and working conditions

offered to the alien will not adversely affect those of similarly employed U.S. workers.

The labor certification process requires the employer to recruit U.S. workers at
prevailing wages and working conditions through the State Employment Service, by
advertising, posting notice of the job opportunity, and by other appropriate means. A
regional Labor Department certifying officer makes a decision to grant or deny the labor
certification based on the results of the employer’s recruitment efforts and compliance

with the Department’s regulations.
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In an effort to further ensure that the entry of foreign workers does not depress
the wages of U.S. workers, in FY 1995 the Department provided special funding for all
States to hire a prevailing wage specialist. In addition, during FY 1995 a prevailing
wage task force, made up of national, regional, and State wage rate experts was
formed. The team will support the prevailing wage responsibilities of the States,
including: (1) providing technical assistance and training to State staff; (2) examining
current prevailing wage practices; and (3) identifying current wage surveys which meet

certain standards.

Also in FY 1995 Federal and State ES staff continued to improve the alien labor
certification process. The goal of the initiative was to reduce the resources needed for
alien labor certification, to simplify the process, improve customer service, and increase

the use of technology in this effort.

The Department also held two national conferences in FY 1995 which were
attended by national, State, and regional ES staff and experts in the immigration field.
Attendees discussed prevailing wages, advertising, and other recruitment methods
used to attract U.S. workers, State and Federal roles in alien labor certification, litigation
and legal issues, and consistency in interpreting policies.

In FY 1995, the Department received 35,509 applications from employers to
allow foreign workers to fill permanent jobs; 26,044 of these applications were
approved. In FY 1994, the Department received 27,287 employer applications and
24,721 were approved.

H-2B Labor Certification. Under the H-2B nonimmigrant visa classification,
aliens may come temporarily to the United States to perform nonagricultural work. The
process for obtaining an H-2B labor certification is very similar to that required for

permanent labor certification, although it is not as extensive or time consuming. The
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labor certification may be issued for a period of up to one year; renewable for a
maximum of three years, and the job must be temporary (i.e., a one-time occurrence, a

seasonal need, a peak workload need, or an intermittent need).

In FY 1995 the Department received 2,153 applications from employers
requesting certification for temporary nonagricultural job opportunities. In FY 1994,

2,234 applications were received.

H-2A Temporary Labor Certification. The H-2A temporary agricultural
program provides a way for agricultural employers who anticipate a shortage of
domestic workers to bring nonimmigrant aliens to the U.S to perform temporary or
seasonal agricultural labor or services. Before the Immigration and Naturalization
Service can consider an employer’s petition for such workers, the employer must file an
application with the Department stating that there are not sufficient workers who are
able, willing, qualified, and available, and that the employment of aliens will not

adversely affect the wages and working conditions of similarly employed U.S. workers.

The statute and Department regulations provide for numerous worker
protections and employer requirements with respect to wages and working conditions of
workers in this program that do not apply to nonagricultural programs. The
Department’'s Employment Standards Administration enforces the provisions of H-2A
worker contracts. In both Calendar Years 1994 and 1993, the Department received
approximately 3,000 applications requesting certification to fill approximately 18,000 job

openings with temporary agricultural foreign workers.

In both FY 1994 and FY 1995, funds from JTPA’s Migrant and Seasonal

Farmworker (Section 402) program® were made available through State and

**See the description of the Migrant and Seasonal Farmworkers program in this
Chapter. Also see Marlene Strong and Ron D’Amico, Evaluation of the JTPA Title IV
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community agencies in Florida to help workers travel to agricultural jobs in other States.

H-1A Nurses. The Immigration Nursing Relief Act (INRA) of 1989 established a
new H-1A nonimmigrant classification for registered nurses for a five-year period. In
order for a health care facility to access and employ foreign nurses under INRA, the
facility must take “timely and significant” steps to develop, recruit, and retain U.S.
registered nurses in order to reduce dependence on nonimmigrant alien nurses, while
simultaneously ensuring the protection of their wages and working conditions. There

"85 are filed

must be no strike or lockout at the place of employment. H-1A “attestations
with and processed by regional offices in Boston, Chicago, Dallas, and Seattle. As
required by law, records are maintained for public disclosure in the Department’s

national office.

In FY 1994, 1,709 H-1A attestations were received, of which, the Department
approved 1,424. The program expired September 1, 1995.

H-1B Specialty (Professional) Workers. Employers who intend to temporarily
employ alien workers in professional occupations or as fashion models must file labor
condition applications with the Department stating that they will pay the appropriate
wage rate to the alien, that they have notified the bargaining representative or otherwise
posted notice of their intent to employ alien workers, and that there is no strike or
lockout at the place of employment. Aggrieved parties may file complaints with the

Department regarding misrepresentation or failure to comply with the statements

Migrant and Seasonal Farmworker Program (Oakland and Menlo Park, Calif.: Berkeley
Planning Associates and Social Policy Research Associates, 1994) which is
summarized in Chapter 2 of this publication.

®Attestations are statements by health care facilities that timely and significant
steps have been taken to develop, recruit, and retain U.S. registered nurses and that
there are no strike or lock-out activities.
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attested to in the application.

Where the complaint is successful, the Employment Standards Administration
may assess penalties (usually a fine called a civil monetary penalty) and the employer
may be barred from filing petitions for permanent and temporary workers for at least
one year. H-1B applications may be approved for periods of up to three years, and can
be extended for three more—the maximum allowable period of stay in the United States
under H-1B status.

The statute limits the number of aliens that may be admitted to the United States
on H-1B visas to 65,000 per year. The Department amended its regulations on
December 20, 1994, by publishing a final rule to increase protections for U.S. workers
and codify policy positions developed through the operation of the program. However,
there has been much criticism that employers still do not need to test the labor market
for available and qualified U.S. workers, nor is there a prohibition on hiring foreign

workers when U.S. workers are laid off from the same firm.

The Department received 117,345 H-1B labor condition applications® in FY
1995 and 97,166 applications in FY 1994.

In FY 1994, the top five occupations requested were physical and occupational
therapists, computer occupations, college/university faculty, physicians/surgeons, and
accountants/auditors. (The physical and occupational therapists category and the
computer occupations category accounted for 74 percent of all requests in FY 1994.)

F-1 Students. Under the F-1 program, foreign students may work for employers

®Since the statutory Immigration and Naturalization Service (INS) limit is 65,000
per year admitted to the United States, employers are requesting that the Department
approve more attestations than the number for which will eventually be issued visas.
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who have filed attestations with the Department. Students may work off-campus after
the first year of study for no more than 20 hours per week, and full-time during vacation
periods and between school terms. Attestations filed by the employer must state that
they have recruited unsuccessfully for 60 days and that they will pay the appropriate
wage rate to F-1 students and similarly employed workers. Employers may be
disqualified from hiring foreign students if the Department finds misrepresentation or
noncompliance with the attestation. This pilot program for off-campus employment of
foreign students is scheduled to expire on September 30, 1996.

In FY 1995, the Department received 976 F-1 student attestations and approved
559. In FY 1994, 1,735 student attestations were received and 905 were approved.

D-1 Crewmembers. Performance of longshore work at U.S. ports by D-1

crewmembers on foreign vessels is prohibited, with few exceptions.

One such exception requires an employer to file an attestation with the
Department stating that it is the prevailing practice for the activity at that port, that there
Is no strike or lockout at the place of employment, and that notice has been given to
U.S. workers or their representatives. Violations may produce penalties of up to $5,000
for each alien crewmember wrongfully performing longshore work, and would bar
vessels owned or chartered by the employer from entering all U.S. ports for up to one

year.

Another exception applies to longshore work to be performed in Alaska. The
regulations governing the Alaska exception were published in the Federal Register on
January 19, 1995.

In FY 1995, the Department received 34 such attestations for the performance of
longshore work at U.S ports in the State of Alaska, and approved 33. In FY 1994, nine

attestations were received and nine were approved.
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UNEMPLOYMENT INSURANCE PROGRAM

Background

The Federal-State unemployment insurance (Ul) system provides cash
payments directly to unemployed persons who were engaged in work covered by State
Ul laws, lost their jobs through no fault of their own, and are looking for new
employment. It covers about 110 million workers—virtually all persons working for

salaries and wages in the Nation.

The Ul program was established under the tax credit and grant incentives
enacted in the original Social Security Act of 1935. The system is financed primarily
through State taxes paid by employers on the wages of their covered workers, although
three States also collect small taxes from employees. Funds collected are held for the

States in the Unemployment Trust Fund in the U.S. Treasury.

State agencies take applications for and administer the Ul program. Regular
benefits (cash payments to laid-off workers) are payable for up to 26 weeks in most
States, and extended benefits (EB) are payable in individual States when “triggered on”
by periods of high unemployment in a State. EB payments increase a claimant’s
benefit entittement by half of their entitlement to regular benefits, for a combined total of
up to 39 weeks. The EB program is funded on a shared basis—half from State funds

and half from Federal funds.

From time to time, in periods of national economic recession, when all States are

affected by high and sustained unemployment, federally funded programs of
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supplemental benefits have been adopted. There were two such programs during the
1970s, one during the early 1980s, and the Emergency Unemployment Compensation

(EUC) program which was effective from November 1991 through April 1994,

As agents of the Federal Government, States also pay benefits to ex-service
members with recent service in the Armed Forces, former civilian Federal employees,
workers who lose their jobs as a result of the Nation’s trade policies, and workers who
lose their jobs as a result of a natural disaster and are otherwise ineligible for Ul.

Highlights of FY 1994 and
1995 Activities

Initial claims for regular Ul benefits averaged 1.5 million per month in FY

1995—-the same monthly average for FY 1994.

In FY 1995, approximately 7.9 million workers received benefits totaling $21.0
billion under regular State Ul programs. In FY 1994, about 8.2 million workers received
benefits totaling $21.7 billion under these State programs. Table 11 shows the number
of beneficiaries and amount of benefits paid under all unemployment compensation
programs in FY 1994 and FY 1995.
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Table 11. Unemployment Compensation Benefits Paid and

Beneficiaries by Program, FY 1994 and 1995

Amount Beneficiaries
(In Millions) (In Thousands)
Program
FY 1994 FY 1995 FY 1994 FY 1995

Regular State Unemployment

Benefits . . ................ ... $21,667 $20,994 8,162 7,893
Federal-State Extended Benefits ...... 292 77 217 69
Emergency Unemployment Com-

pensation (EUC) Benefits .. ....... 4,224 0 1,017 0
Unemployment Compensation for

for Federal Employees (UCFE)? . .. ... 333 344 84 82
Unemployment Compensation for

Ex-servicemembers (UCX)? ......... 398 319 103 84
Trade Readjustment Allowances® . ... 120.2 143.2 30,845 27,900
Disaster Unemployment

Assistance (DUA)® ............... 76.3 15.2 31,942 13,246
Total .......... ... ... ... ... 27,224.5 21,892.4 41,308 21,305¢

#The UCFE program provides benefits to jobless former Federal employees, and the UCX program
provides benefits to unemployed ex-servicemembers. Both programs are financed with Federal funds,
with States—through agreements with the Secretary of Labor—determining benefit amounts, terms, and

conditions of receipt.

*Trade readjustment allowances are provided to workers laid off by firms adversely affected by import
competition. Claimants must exhaust eligibility for regular unemployment insurance and extended
benefits before collecting trade readjustment allowances. (See the section on trade adjustment

assistance in this chapter.)

‘Disaster unemployment assistance aids workers made jobless by a major disaster as declared by the
President. Benefit payments are funded out of the Federal Emergency Management Agency'’s
appropriation. Individuals eligible for regular unemployment insurance benefits are not eligible for

disaster unemployment assistance.

“To avoid duplication, extended benefit and trade readjustment allowance recipients are not included in

the total.

Source: U.S. Department of Labor, Employment and Training Administration.
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Reemployment Demonstration Projects

During the Report period, the Department continued to conduct a series of
demonstration projects that test innovative ways of using the Ul system to help
claimants who lose their jobs through major layoffs or plant closings. These “dislocated
worker” initiatives are designed to:

O Identify Ul recipients who meet the “profile” of a dislocated worker and refer

these individuals to reemployment services early in their spell of unemployment;

O Test different reemployment service options that help targeted Ul recipients

become reemployed (either in a wage and salary job or through self-

employment); and

O Create effective service delivery networks for dislocated Ul recipients through

improved program linkages among Ul and other service providers, including the

Employment Service, the EDWAA program, and economic development

agencies.

Five States (Florida, Maryland, Massachusetts, Washington, and Wisconsin)
and the District of Columbia participated in such demonstration projects during the
Report period. The various projects are briefly described below.

Self-Employment Demonstration Projects

During the Report period, the Department continued to study the viability of self-
employment as a reemployment option for a portion of the population of unemployed
workers. The first impact evaluation of two Ul self-employment demonstration projects
in Washington State and Massachusetts was completed during the period. These
projects had provided Ul beneficiaries who were permanently laid off and were

interested in self-employment with an array of services designed to help them start their
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own microenterprises.®’

The Washington demonstration, called the SEED Project, provided selected Ul
claimants with self-employment allowances in the form of lump-sum payments which
could be used as business startup capital. These payments were equal to the
remainder of the claimants’ entitlement for Ul benefits. The project also provided
participants with a series of business training seminars, one-on-one business

counseling and technical assistance, and regular meetings of a peer support group.

A total of 755 eligible Ul recipients were randomly selected to receive these
services while another 752 were assigned to a control group (which did not receive self-
employment services but did receive other Ul services). Of those individuals who
received services, 450 received lump-sum payments averaging $4,225 each to start
microenterprises. Business starts were primarily in the areas of services and retail

trade, with some small-scale manufacturing and construction businesses also started.

The Massachusetts demonstration, called the Enterprise Project, provided
eligible Ul recipients with biweekly self-employment allowance payments equal to their
regular Ul benefits to supplement their earnings while they were starting their new
businesses. (Lump-sum payments were not offered in the Massachusetts project.)
Like the Washington State project, Massachusetts participants received a series of
business training workshops, one-on-one business counseling and technical

assistance, and peer support.

Enrollments for the Enterprise Project ended in May 1993. Over the three years
of project operations, 614 Ul claimants were selected for the demonstration and

another 608 were selected for a control group. Project participants received biweekly

®They were typically sole proprietorships with one or a few employees.
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self-employment allowances of approximately $530 to $540 per person while working
full-time on planning and operating their businesses. Nearly half of the Massachusetts

participants started their own microenterprises, mostly in the services industry.

An evaluation report on the net impacts of the self-employment demonstration
projects, based on followup data one and one-half years after enrollment in each
project, was published during FY 1994.%® The results from this report showed that self-
employment assistance promoted rapid reemployment of participants who pursued this
option (between two and four percent of the population of Ul beneficiaries). Self-
employment assistance significantly reduced project participants’ initial duration of
unemployment and increased their total employment (i.e., the combination of self-
employment plus wage and salary employment) over the followup period.

Self-employment assistance also had an impact on job creation for participants,
nearly doubling the number of business starts by participants (as compared to a
randomly selected control group) in both Washington State and Massachusetts. Sixty-
three percent of those businesses started by project participants in Washington State
were still operating at the time of the followup survey; in Massachusetts, 77 percent of
the participants who started a business through the project were still in business at the
time of the survey. The authors of the study report concluded, “Given these results, we
believe that self-employment programs like Washington State’s SEED Demonstration

and the Massachusetts Enterprise Project represent viable policy tools for promoting

®See Jacob M. Benus, et al., Self-Employment Programs: A New Reemployment
Strateqgy, Final Report on the Ul Self-Employment Demonstration (Bethesda, Md.: Abt
Associates, Inc., 1994) which is summarized in Chapter 2 of this publication. See also
Jacob M. Benus, Michelle L. Wood, and Neelima Grover, Self-Employment as a
Reemployment Option: Demonstration Results and National Legislation, Unemployment
Insurance Occasional Paper 94-3 (Bethesda, Md.: Abt Associates, Inc., 1994) which is
also summarized in Chapter 2.
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the rapid reemployment of Ul claimants.”®®

Based in part on the findings of this evaluation report, a provision allowing States
to establish self-employment assistance programs as part of their Ul programs was
signed into law as part of Title V of the North American Free Trade Agreement (NAFTA)
Implementation Act (P.L. 103-182).

Work Search Demonstration Project

The area of work search represents a complex issue within the Ul system.
While one purpose of Ul is to provide financial support to unemployed workers
separated from jobs through no fault of their own, another important purpose is to
promote the reemployment of Ul recipients. In this regard, the Ul system offers
reemployment services and most States require that claimants make an active search

for suitable work.

During the Report period, the Department conducted a demonstration project in
Maryland to test the effects of alternative work search requirements on Ul recipients’
return to work. The demonstration drew on the findings of several previous studies,
including the Washington Alternative Work Search Experiment. The project tested four
variations on work search requirements for Ul recipients: (1) no required work search
contacts; (2) required work search requirements (two work search contacts) plus
increased verification of those contacts; (3) regular work search requirements plus a job
search workshop; and (4) an increased number of required work search contacts (four)

with potential employers.

®¥Since contractors conducting research and evaluation projects under
government sponsorship are encouraged to express their own judgment freely, their
findings do not necessarily represent the official opinion or policy of the Department.
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The Maryland Work Search Demonstration began operations on a pilot test
basis in one Ul local office from March-June 1993. Full implementation of the
demonstration project began in June 1993 in five sites covering seven local offices in
Maryland. The demonstration completed enrolling participants in December 1994.

Using Ul data files, participants are being tracked for 12 months after enroliment.

Job Search Assistance Demonstration Projects

Title Il of the Emergency Unemployment Compensation Act of 1991 required the
Department to enter into agreements with three States to test the feasibility of providing
intensive job search assistance programs for dislocated workers. These Job Search
Assistance Demonstrations will use the Ul program to rapidly identify Ul recipients likely
to exhaust their benefits before they find new jobs and to refer these individuals to job

search assistance services early in their unemployment spell.

The project is designed to determine the feasibility of implementing different
types of job search assistance programs. The Job Search Assistance (JSA)
Demonstration is an experimental research effort which builds on the results of the New
Jersey Ul Demonstration Project.”” The New Jersey demonstration showed that
intensive job search assistance services can speed dislocated Ul claimants’ return to
productive employment. The JSA demonstration expands on this knowledge by testing
alternative service approaches to see which ones have the greatest impacts and are

the most cost-effective.

°See Walter Corson and Joshua Haimson, The New Jersey Unemployment
Insurance Reemployment Demonstration Project: Six-Year Followup and Summary
Report (Princeton, N.J.: Mathematica Policy Research, Inc., 1994) which is summarized
in Chapter 2 of this publication.
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A comprehensive range of job search assistance services will be provided to
targeted workers enrolled in the demonstration. These services include orientation,
vocational testing, a workshop on job search skills, individual assessment and
counseling, and followup assistance. Additional services may include intensive
placement assistance, job clubs, and classroom or on-the-job training programs
provided through the EDWAA program.”

Florida, Wisconsin, and the District of Columbia were competitively selected to
operate the Job Search Assistance Demonstration Projects. (Wisconsin later withdrew
from the project.) The Florida demonstration, which began in November 1994, is
operating in ten local sites. Enrollment of project participants in the District of Columbia

began in February 1995 in one site.

The Unemployment Insurance
Performance System

In Fall 1993, the Unemployment Insurance Service began addressing the issue
of improved Ul operational performance. Although this issue had been under
consideration for some time, two events prompted its immediate attention. These were

the Administration’s emphasis on improving the efficiency and customer-orientation of

"*See the discussion of the EDWAA program under the JTPA section of this
Chapter. For additional information about EDWAA activities, see Katherine P.
Dickinson, Deborah J. Kogan, Kevin J. Rogers, and David Drury, Study of the
Implementation of the Economic Dislocation and Worker Adjustment Assistance
Act—Phase Il: Responsiveness of Services (Menlo Park, Calif.: Social Policy Research
Associates; Oakland, Calif.: Berkeley Planning Associates; and Menlo Park, Calif.: SRI
International, 1993) which was summarized in the edition of the Training and
Employment Report of the Secretary of Labor which covered the period July 1992
through September 1993.
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all governmental activities, and the Vice President’s National Performance Review,
which recommended that Ul review its oversight system (looking especially at how it
could refocus the Ul Benefits Quality Control (BQC) program to make it improve Ul
benefit payment operations).”

The UIS’ partner in this task has been a committee of senior SESA managers
appointed by the Interstate Conference of Employment Security Agencies (ICESA).
This joint workgroup comprising the State representatives and Federal national and

regional office staff met nearly once a month throughout much of the Report period.

The workgroup set three goals related to providing better services to Ul
claimants and employers. These were to: (1) develop the broad framework for State
Employment Security Agency-Department of Labor working relationships and the roles
for the partners; (2) develop a system through which the Ul system can more readily
enhance performance; and (3) apply the framework and performance enhancement

principles in reconsidering the nature and focus of the BQC program.

By the end of FY 1994, the committee had developed and circulated for
comment “Partnership Principles,” which outlined how Federal and State officials and
staff should work together to serve Ul system customers. Five papers illustrating how
these principles translate into complementary Federal and State roles in different areas
were developed and an outline of a closed-loop management system for continuously

enhancing operational performance was produced.

The committee completed the conceptual design of a “continuous improvement
system” early in Calendar Year 1995. It envisions that States, in cooperation with the

Department, will continuously track performance for a small set (approximately 10) of

2See the discussion of the Benefits Quality Control program at the end of the Ul
section of the Report.
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key performance objectives.” Standard measures will be defined for these objectives

and national standards and criteria will be set.

The committee identified another 35 to 40 other activities of central importance
to the Ul system. Although federally specified performance measures have been or will
be developed for these activities, it is envisioned that States will set individualized
planning targets for them. A complete description of the conceptual design was
circulated to SESAs and various Ul stakeholders at the end of FY 1995.

Having completed the conceptual design of the continuous improvement system,
the committee addressed the BQC program. It completed work on a proposed redesign
of the program at the end of FY 1995.

A single system for using Ul performance measures to improve performance will
affect all existing Ul measurement systems and measurement initiatives. Three of the

most important Ul measurement systems are discussed below.

The Performance Measurement Review (PMR)

Since 1988, UIS has been working on the PMR project to examine, evaluate,
and improve the measures used to assess the timeliness and quality of State
Employment Security Agencies’ (SESAS) benefit payment performance activities. For

the past 20 years, aspects of benefit payment performance have been measured by the

*The committee identified the following key performance objectives: timely first
payments; timely nonmonetary adjudications; prompt appeals (lower authority); prompt
appeals (higher authority); timely deposit to clearing account; timely transfer to trust
fund; timely status determinations; quality adjudications; quality lower authority appeals;
and quality status determinations.
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Quality Appraisal (QA) system. For many QA measures, State performance is
benchmarked against “Secretary’s Standards and Desired Levels of Achievement.”
When a SESA fails to meet benchmarked performance levels, the SESA must submit a

formal corrective action plan in order to receive its annual administrative grant.

QA, which was designed before automation and advanced electronic data
handling made substantial changes in SESA operations, has not been responsive to
the technological changes which have affected performance in various ways.

Three phases of activity have comprised PMR. In Phase I, Ul program
specialists and an expert panel evaluated the existing QA benefits measures. The
evaluators suggested technical improvements to many of the measures, and developed
alternatives for others, taking into account the role of automated processes in SESA

performance.

In Phase Il, UIS monitored a six-State, 15-month field test of the new
performance measures to determine their operational feasibility. During the test, a
contractor developed a system for validating the data underlying the new measures. All

field test data were complete and available for analysis by the end of FY 1994.

As a result of the interpretation of field test data, participants’ responses to the
new reports, and their reports of costs for implementation, UIS made some changes in

measures.

Now in Phase lll, UIS is implementing the new measures, which have been
cleared by the Office of Management and Budget. To facilitate electronic reporting of
data for the new and revised measures, UIS is creating new and revising previous data

entry screens. Itis also revising the Ul reporting handbook, ETA 401.

Also, UIS is writing new handbooks for evaluating the quality of nonmonetary
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determinations and lower authority appeals, and is planning training for both SESA staff

and regional office staff of the Department.

The Revenue Quality Control (RQC) Initiative

In 1989, the UIS initiated the RQC initiative to examine, evaluate, and improve
measures of tax processing performance. In FY 1993, States began implementing the
new RQC-developed measures of timeliness, accuracy, and completeness. Their
implementation activities continued throughout 1994 and 1995, with technical
assistance from UIS staff. “Computed measures”—performance indicators of timeliness
and completeness—were emphasized throughout 1994. The “ETA 581 Report,” which
IS the primary tax activity reporting instrument used by the Department, was extensively
revised during the period to conform to the new indicators developed by RQC.

Two other related activities occurred during the period. First, the UIS conducted
a three-State pilot test to develop an approach to validating the tax data on the “ETA
581 Report.” Secondly, a workgroup began revising how the timeliness of depositing

funds to the clearing account is measured. This measure was pilot tested in FY 1995.

Benefits Quality Control

Since 1987, the accuracy of benefit payments for the largest permanently
authorized Ul programs has been measured through the BQC program. It provides
statistically sound estimates through carefully controlled verification of small samples of
payments (about 800 per State on average). Special State staff operate the program;
Federal regional and national office staff provide quality assurance. BQC estimates

that the national weighted average overpayment rate during CY 1994 was 8.6 percent.
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It was estimated to be 8.8 percent during CY 1993. The rate of measured
underpayments (which includes only payments that were too small, not erroneously

denied claims) has remained steady at about 0.9 percent of benefits paid.

The Performance Enhancement Committee proposed several changes to the
BQC program. The major ones are: substantially reduced sample sizes; greater
flexibility in how States may verify data on sampled cases; elimination of the
requirement that States publicly release findings each year; and (after pilot testing)

adding the measurement of the accuracy of decisions to deny claims.

TRADE ADJUSTMENT ASSISTANCE FOR WORKERS

Background

The Trade Adjustment Assistance Program, Chapter 2 of Title Il of the Trade Act
of 1974 (P.L. 93-618) as amended, authorizes an array of reemployment services for
workers who lose their jobs, experience a reduction in the number of hours of work, or
receive reduced wages because of increased imports of articles which are like or

directly competitive with those produced by the workers’ firm.

Under the Act, workers whose job loss, or the threat of job loss, is the result of
import competition, may file a petition for Trade Adjustment Assistance (TAA) with the
Department of Labor. The Department then conducts an investigation to determine if
the worker separations from their firms are linked to import competition.

The requirements for certification of eligibility to apply for TAA are:

O A significant number or proportion of workers of the firm were totally or partially
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separated from their jobs, or threatened with job loss;

O Sales or production (or both) at the workers’ firm decreased absolutely; and

O Increases of imports of articles like or directly competitive with articles
produced by the workers’ firm have contributed importantly to worker separations

and to decreased company sales or production.

Workers certified by the Secretary of Labor as eligible to apply for TAA may
receive training in new occupational skills, a job search allowance when suitable
employment is not available in their normal commuting area, a relocation allowance if
they obtain permanent employment outside their commuting area, and weekly income

support, known as a trade readjustment allowance (TRA).

Workers from a wide variety of industries have been certified under the TAA
program. Since its inception in 1975, the seven industries with the largest
concentration of certified workers have been automotive equipment, apparel and other
finished products made from fabrics and similar materials, primary metal industries,
leather and leather products, electrical and electronic machinery equipment and

supplies, oil and gas production and services, and fabricated metal products.

Highlights of FY 1994 and
1995 Activities

In FY 1995, 1,499 worker petitions were filed with Department’s Office of Trade
Adjustment Assistance, and the Department certified 1,195 positions, covering
approximately 86,753 workers. During the year, 388 petitions were denied and 63
petitions were terminated. At the end of FY 1995, 148 petitions were being processed

by the Department.
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In FY 1994, 1,629 petitions were filed, and the Department certified 925
petitions, covering about 72,530 workers. During the same year, 582 petitions were
denied and 28 were terminated. At the end of the year, 356 petitions were being

processed by the Department.

In each year (FY 1995 and 1994), $98.9 million in TAA funds were allocated to
States for training, job search, and relocation allowances, and for administering TAA
program services to certified workers. Table 12 shows TAA activity and services for
Fiscal Years 1990-1995.

In FY 1995, State agencies paid $142.9 million in TRA benefits to 24,058
certified workers, while in FY 1994, $120.1 million was paid to 30,846 certified workers.
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Table 12. Trade Adjustment Assistance Program Activities,
Fiscal Years 1990-1995

Fiscal Year
Characteristic
1990 1991 1992 1993 1994 1995
Program services:
...... Application for reemploy-
.............. ment services 38,459 35,872 31,628 38,765 36,247
43,438
...... Placed directly in jobs by
...... the Employment Service 12,199 12,881 10,460 11,464 12,593
11,620
............. Entered training 18,057 20,093 18,582 19,467 26,484
27,600
............... Job searches?® 565 525 594 802 671
850
................ Relocations® 1,245 759 751 2,063 2,306
1,529
.......... State allocations (in
.................. millions) $57.6  $64.9 $70.2 $80.0 $98.9
$97.8
Trade Readjustment
Allowances:
........ Workers filing for TRA 42,704 45,099 34,836 44,896 45,059
52,297
........ Workers receiving first
............. TRA payments 19,545 25,221 8,727° 9,575° 30,846
27,900
........ Average weekly benefit
...................... paid $164.09 $168.72 $163.16 $157.00 $181.26
$193.00

*Number of workers who receive allowances to conduct job searches and to move to
another area to obtain suitable employment.
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®This number is significantly lower than previous and subsequent years because in
order to be eligible for TRA, individuals must exhaust all other compensation. In FY
1992-1993, a large number of individuals were eligible for Emergency Unemployment
Compensation which was available for 26 weeks.

Source: U.S. Department of Labor, Employment and Training Administration.

127



NAFTA-TRANSITIONAL ADJUSTMENT ASSISTANCE

Background

In December 1993, Title V, Section 250 of the North American Free Trade
Agreement (NAFTA) Implementation Act, P.L. 103-182, created the NAFTA-
Transitional Adjustment Assistance program. The program became effective on
January 1, 1994."

The NAFTA program provides reemployment services and assistance to workers
in companies affected by imports from Canada or Mexico, or by shifts in U.S.
production to those countries. It covers workers in firms directly affected by trade with

Canada and/or Mexico.

NAFTA-TAA combines the basic components of the EDWAA and the TAA
programs by providing affected workers with both rapid and early response to the threat
of unemployment and the opportunity to engage in long-term training while receiving

income support.

In order to be certified as eligible to apply for NAFTA-TAA services and benefits,
a significant number or proportion of workers of the affected firm must be totally or
partially separated from their jobs or threatened with job loss and either: (1) sales or
production (or both) at the workers’ firm decreased absolutely and (2) increases of
imports from Canada or Mexico of articles that are like or directly competitive with

articles produced by the workers’ firm have contributed importantly to worker

"“The Trade Act of 1974 was amended to incorporate the NAFTA-TAA program
as Subchapter D of Chapter 2, Title 1l of the Trade Act.
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separations and to decreased company sales or production, or there has been a shift in
production by the workers’ firm or subdivision to Canada or Mexico of articles that are

like or directly competitive with articles produced by the firm.

Chart 4 shows the steps involved in the NAFTA-TAA certification process. The
certification process involves a partnership between the Department and the Governors
of the States where the workers’ firms are located. Petitions for NAFTA assistance are
filed with the State agency designated by the Governor to investigate NAFTA cases.
The State agency collects data and issues preliminary findings regarding the meeting of
eligibility criteria within 10 days of the receipt of the petition. Once the State agency
makes an affirmative preliminary finding, the Governor ensures that EDWAA rapid
response services are provided to the eligible workers. Services provided include skills

assessment as well as financial and personal counseling to help with job transition.

Within 30 days of receiving the State’s preliminary finding, the Secretary of
Labor issues a final determination of workers’ eligibility to apply for NAFTA-TAA.
Workers who are certified by the Secretary as eligible to apply for the NAFTA program
are entitled to employment services such as:

O Career counseling;

O Job placement and support services;

O Training for employment in another job or career;

O Income support for up to 52 weeks after exhausting unemployment

compensation when the worker is enrolled in training;

O A job search allowance; and

O A relocation allowance if the worker obtains permanent employment outside

his/her commuting area.

While benefits under the NAFTA program closely parallel those provided under
the TAA program, NAFTA requires that claimants must be enrolled in training to qualify

for income support; waivers of the training requirement are not allowed for NAFTA
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participants.

Highlights of FY 1994 and
1995 Activities

From January 1, 1994 (the program’s implementation date) through December
31, 1994 (CY 1994), NAFTA petitions were received for workers in 321 firms located in
41 States. During this time, final determinations were issued on 297 petitions, of which,
153 were certified. About 21,139 workers were eligible to apply for NAFTA-TAA

program benefits as a result of the certifications.

From January 1 through December 31, 1995 (CY 1995), 425 NAFTA petitions
were received for workers located in 43 States. During the year, final determinations
were issued on 386 petitions, of which, 220 were certified. Approximately 31,993

workers were certified eligible to apply for NAFTA-TAA program benefits.

The largest concentration of NAFTA-TAA certified workers was engaged in
employment related to the production of goods in the following industries: apparel,
electronics (except computer); industrial machinery and computer equipment;
agricultural production; medical and optical goods; lumber and wood products; paper
and allied products; chemicals and allied products; and rubber and plastic products.

NAFTA-TAA program funds totaling $8.5 million in FY 1994 and $21.4 million in
FY 1995 were allocated to States for training, job search, and relocation allowances,
and for administering the NAFTA-TAA program services to certified workers. Table 13

provides data on NAFTA-TAA program activities and services for CY 1994 and 1995.
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Table 13. NAFTA-TAA Program Activities, CY 1994 and 1995

Calendar Year

Activity
1994 1995
Program services:

............... Application for reemployment services 2,139
A 82T

............ Placed directly in jobs by the Employment

..................... Service/obtained employment 171
797

................................. Entered training 949
2,124

.................................. Job searches? 3
58

.................................... Relocations® 6
104

...................... State allocations® (in millions) $8.5
$21.4

Trade Readjustment Allowances:

............................ Workers filing for TRA 1,659
3,382

................ Workers receiving first TRA payment 316
1,495

....................... Average weekly benefit paid $197.04
B203.62 . .

®Number of workers who receive allowances to conduct job searches and to move to
another area to obtain suitable employment.

Funds allocated to

States for training, job search, and relocation allowances, and for the costs to
States of administering NAFTA-TAA program services to certified workers. Data are for
fiscal years.

Source: U.S. Department of Labor, Employment and Training Administration.
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INCUMBENT WORKER TRAINING

Highlights of PY 1993 and
1994 Activities

Throughout the Report period, the Department supported a number of activities

that provided training and skills upgrading for currently employed workers.

In PY 1993 and 1994, the Departments of Labor and Commerce entered into
interagency agreements to fund a number of special incumbent worker initiatives. One
such initiative involved supporting the development of a human resources assessment

tool.”™

The assessment tool will enhance the capability of the Department of
Commerce’s National Institute of Standards and Technology’s (NIST) Manufacturing
Extension Centers to assess the workforce skills development needs of small and mid-

sized companies and their technology development needs.

Also, during the Report period, five supplier-manufacturer networks which link
large manufacturing companies with their mutual suppliers received funding to identify
common requirements for supplier firms’ modernization and workforce development.

The large firms help the small and mid-sized supplier companies obtain technologies

*The human resources assessment tool uses a combination of employee and
manager interviews and written surveys to investigate a firm’s human resources
practices and determine opportunities for improvement. The assessment instrument is
generally administered to companies by field agents of regional manufacturing
extension centers. This nationwide network of Centers is funded through the
Department of Commerce’s National Institute of Standards and Technology. The
Centers improve the competitiveness of small and mid-sized companies by providing
technology deployment assistance.
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and employee training resources to modernize and improve workers’ skills.

The Department also supported efforts of the NIST Manufacturing Extension
Centers to build their capacity to provide workforce development services to companies
through partnership arrangements with educational and community-based
organizations. The workforce development services include training for employees in
small companies in such areas as team-building, quality improvement techniques,

leadership, and basic skills training.

In addition to these initiatives, the Department established new partnerships and
conducted several pilot and demonstration projects throughout PY 1993 and 1994. It
continued to fund the American Association of Community Colleges to conduct a small
business assistance training institute to share information on exemplary training
programs for incumbent workers. The project was expanded to include a network of
community college liaisons to help identify training needs of incumbent, dislocated, and
entry-level workers in each State and to share resources among community colleges.

In addition, a workforce development database was established that includes
information on the reemployment and training program capacities of community
colleges throughout the country. The database will focus on customized courses
developed for workers in small and mid-sized firms and courses and services for
special client populations, such as participants in JTPA or Job Opportunities and Basic
Skills (JOBS) programs. The database is housed in the Department’s Training
Technology Resource Center.™

®The Department’s Employment and Training Administration created the
Training Technology Resource Center (TTRC) to function as an electronic information
system to collect and disseminate information relating to workforce development. The
TTRC offers information about America’s labor market information system, emerging
training and learning technologies, innovative workplace practices, JTPA, occupational
skill standards, One-Stop Career Center Systems, and school-to-work transition
initiatives. The system is accessible through modem and the Internet.
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The Department also established the National Workforce Assistance
Collaborative (NWAC) which is a partnership of the National Alliance of Business, the
Council of Adult and Experiential Learning, the Institute for the Study of Adult Literacy
at Pennsylvania State University, the Maryland Center for Quality and Productivity, and
the National Labor-Management Association. It is designed to improve worker skills
and the performance of companies by working with networks of business service
providers (e.g., community colleges, literacy assistance providers, and technology
assistance providers) to create and disseminate workforce development tools and

information.

The NWAC provides resources in the areas of employee training, workplace
literacy, work restructuring, and labor-management relations. These resources are
available from the National Alliance of Business, or through two electronic networks.
The NWAC also sponsors an electronic forum for discussing workforce development
iIssues and information (such as instructional materials, research and applications, and

evaluation methods).

During the Report period, the Department funded two pilot workforce
development projects with groups of small and mid-sized companies. One project was
conducted in partnership with the Massachusetts Bay State Skills Corporation. It was
designed to develop advanced skills training for workers in small machine shops in the

Western Massachusetts Chapter of the National Tooling and Machining Association.

Another project provided funding to five networks of small and mid-sized
companies, or “learning consortia.” These consortia identified training needs that
company members had in common and enabled the companies to cost-effectively

access training resources or share company-developed resources.

135



LABOR SURPLUS AREAS PROGRAM

Background

Since the early 1950s, the Department has supported efforts to direct
Government procurement funds into areas with the greatest economic need by
designating jurisdictions that experience an unemployment rate 20 percent or more
above the national average as “labor surplus areas.””” Employers located in these

areas receive preference when they bid on Federal procurement contracts.

The Department issues a list of labor surplus areas annually and adds
jurisdictions to the list throughout the year under an “exceptional circumstances”
provision. This permits the addition of areas which did not meet the high
unemployment criterion for the initial list, but subsequently experienced major
disruptions in their local economies due to natural disasters, plant closings, major

layoffs, or contract cancellations.

Highlights of FY 1994 and
1995 Activities

The labor surplus areas in FY 1995 included jurisdictions that had a qualifying
unemployment rate of 8.6 percent or higher during the period January 1992 through

December 1993, while those in FY 1994 had a qualifying unemployment rate of 8.5

"The labor surplus areas program is authorized by P.L. 99-272, P.L. 96-302, and
P.L. 95-89.
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percent or higher during the period January 1991 through December 1992.

In FY 1995, 1,342 areas were initially designated and no areas were later added

under the exceptional circumstances provision during the year.

In FY 1994, 1,521 areas were initially designated and 10 more were added

during the year.™

The labor surplus areas and a complete description of their classification criteria,
as well as updates, are published in Area Trends in Employment and Unemployment, a

monthly publication prepared by the Department.

®The 10 areas added during the year were: Poughkeepsie City, Balance of
Dutchess County, Ulster County, Wappinger Town, New York; Berkeley Township,
Irvington Town, Orange City, Pemberton Township, New Jersey; Philadelphia,
Pennsylvania; and Hardeman, Tennessee.
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NATIONAL COMMISSION FOR EMPLOYMENT POLICY

The National Commission for Employment Policy (NCEP) was first authorized by
the Comprehensive Employment and Training Act of 1973 and reauthorized in 1982
under JTPA. The Commission sponsored research on economic, workforce, training,
and employment issues; responded to Congressional requests for information; held
hearings and symposiums; developed policy recommendations, and advised the
President and the Congress on a wide variety of training and employment concerns.
NCEP funding for Program Year 1995 (July 1, 1995 - June 30, 1996) was withdrawn
as part of the 1995 Rescissions Bill signed by the President on July 27, 1995.
Commission activities ceased on September 30, 1995.

Background

The National Commission for Employment policy examined broad questions of
development, coordination, and administration of training and employment programs,
and advised the President and the Congress on a variety of national training and
employment issues.

The Commission’s members were appointed by the President and were broadly
representative of agriculture, business, labor, commerce, education, veterans’ groups,
State and local elected officials, community-based organizations, public assistance
programs, and the public at large. Commissioners were uncompensated and served
three-year, staggered terms. The President appointed one of the members as Chair.

To assist the Commissioners in their work, the Commission had a permanent
staff of economists, program experts, and support personnel, whose expertise was
supplemented as needed through personnel loan arrangements with universities, and

Federal, State, and local government agencies.

Highlights of PY 1993
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and 1994 Activities

During the Report period, the Commission responded to concerns in the
Congress about the duplication of services and varied administrative structures of many
of the Nation’s federally funded training and employment programs. In response to this
concern, the Commission published Understanding Federal Training and Employment
Programs to enlighten the debate™. The publication contains descriptions of 55
federally funded programs administered by seven Federal agencies (the Departments
of Labor, Education, Veterans Affairs, Housing and Urban Development, Health and
Human Services, Agriculture, and Commerce) as well as information about their funding
levels, participation rates, and administrative structures. It was widely distributed in
early 1995 to legislators, policymakers, and program administrators at the Federal,
State, and local levels.

The Commission also focused on broad economic concerns during Program
Years 1993 and 1994 by publishing several studies comparing income changes over
time. Two studies by the Commission’s chief economist looked at income changes
over two decades—the 1970s and 1980s—in order to help explain some of the “anger”
emanating from workers who see their standards of living declining, while in many
cases, working longer hours and being more productive. Using longitudinal data from
the Michigan Panel Survey of Income Dynamics (PSID), NCEP found that—contrary to
the views of many economists who use “snapshot” data from the Current Population
Survey—job tenure is, in fact, declining. Moreover, changing employers, occupations,
and/or industry, all have the effect of reducing earnings over time. Not surprisingly,
those who have fared best and will continue to do well are managers or professionals
with college degrees who have remained in a single occupation. Those who are falling
behind in terms of earnings are individuals without college training and with few

technical skills, who frequently change employers, occupations, and even industries

Michael J. Landini, Understanding Federal Training and Employment Programs
(Washington, D.C., National Commission for Employment Policy, 1995).

139



during the course of their working lives. (See On Shaky Ground: Rising Fears About
Incomes and Earnings and Declining Job Security and the Professionalization of
Opportunity.)

Looking beyond these broad findings, the Commission sponsored a number of
other studies that looked more closely at wage inequality for African-Americans and
other minorities; discussed how office automation and technology in general are
affecting the number and kinds of jobs; reviewed Bureau of Labor Statistics data to
determine where new jobs are emerging; reviewed local job creation strategies and
Federal extension efforts to promote regional development; investigated how the
unemployment insurance system serves part-time workers, especially women; looked
into the relationship between employment and wages and macroeconomic policy tools;
and evaluated the EDWAA-JTPA Title Ill dislocated workers’ training program using the
Commission’s Ul wage database.

The Ul wage database, housed at Northern lllinois University, continued to be
supported by the Commission during the Report period. Linking Ul wage records and
JTPA program files in a number of participating States, the database enabled the
Commission and university scholars to examine how JTPA patrticipants (especially
young men and women, ex-offenders, AFDC recipients, Hispanics, and other specific
groups) fared in terms of employment and earnings following training. Several studies
using these data, including one on ex-offenders and another on young, female AFDC
recipients who participated in JTPA programs, were completed during PY 1994.

Several education-related issues were explored through Commission-sponsored
research. These included creative strategies for preventing school dropouts, the status
of tutoring programs for at-risk students, and effective school-to-work transition
activities.

Finally, in addition to research sponsored by NCEP alone, two other studies were
published with the Department of Energy that focused on jobs created through
environmental policies (Environment and Jobs: The Employment Impact of Federal
Environmental Investments and Promoting Growth and Job Creation Through Emerging
Environmental Technologies).
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NATIONAL OCCUPATIONAL INFORMATION
COORDINATING COMMITTEE

Background

The National Occupational Information Coordinating Committee (NOICC) is an
independent Federal interagency committee authorized by JTPA and the Perkins
Vocational and Applied Technology Education Act. For 19 years, NOICC and its
network of State Occupational Information Coordinating Committees (SOICCs) have
developed methods to coordinate, integrate, and deliver occupational, educational, and
labor market information that is collected by Federal and State agencies.

NOICC/SOICC activities are based on three integrated themes: (1) developing,
delivering, and using occupational, labor market, and career information; (2) linking
education and work through career development; and (3) providing training in
developing, delivering, and using data for planning, guidance, and career development
programs. The NOICC/SOICC network supports employment, training, and vocational
and technical program planning at the State and local levels and career development
and exploration by youth and adults. NOICC and SOICC initiatives support school-to-
work transition teams and workforce investment strategies, such as One-Stop Career
Centers, that help prepare the Nation’s workers to meet the needs of employers both
now and in the future.

NOICC members represent 10 Federal agencies and include officials of the
Departments of Labor, Education, Commerce, Defense, and Agriculture. SOICC
members represent vocational rehabilitation, employment security, job training,
economic development, higher education, vocational and technical education, and
other organizations involved in preparing workers to enter and succeed in the labor

market.
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Highlights of PY 1993
and 1994 Activities

The NOICC/SOICC network is a customer-driven program that focuses on State
and local information needs. Major initiatives for PY 1993 and 1994 are summarized

below.

Support for State Occupational
Information Coordinating Committees

In both Program Years 1993 and 1994, NOICC allocated approximately $6.9
million to State Occupational Information Coordinating Committees for basic State
operations.®® These funds (an average of $123,000 per State) supported SOICC staff,
State and local occupational information systems, and career information delivery.
NOICC also allocated $10,000 in PY 1993 and $14,000 in PY 1994 in supplemental
funds to each SOICC to support career development training of counselors, educators,
and others to enable them to better support career planning and counseling needs of

youth and adults.

Occupational Information
Support System

NOICC completed work on a new microcomputer occupational information
system (Micro-OIS) and occupational labor market information database (OLMID) and
released these systems in PY 1994. OLMID is serving as the key database to organize
labor market information in all nine of the States that received funding to implement

One-Stop Career Centers.?* The Micro-OIS will be used in at least eight of these

®Includes Department of Education funds.

810ne-Stop Career Centers consolidate the delivery of a variety of training and
employment services regardless of their funding sources and the individual
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States. It is designed to provide information to support program planning by JTPA,
vocational-technical education, and other employment-related training programs, and to
help meet many of the occupational needs of employers.

Because occupational projections are one of the most fundamental types of
information needed to support workforce preparation efforts, during the Report period,
NOICC sponsored a fourth round of training in the development of occupational and
industry projections. Attended by staff from nearly every State, the training focused on
keeping staff up to date in the latest projection techniques.

Also during the period, the NOICC-sponsored State Training Inventory (STI)
database grew to include over 17,000 schools offering more than 215,000 education
and training programs. STI provides State and multistate regional information on
school offerings to support human resource and workforce development programs,
including JTPA, school-to-work, and one-stop career centers.

Career Information Delivery

During the period, automated statewide career information delivery systems

(CIDS) were operating in nearly 19,000 sites in 47 States. The systems served over

eight million customers. In recent years, greater emphasis has been placed in

agencies/programs traditionally involved in service delivery. They generally provide a
single point of access to all services and clients can access services regardless of their
reason for seeking the services.

Under Job Training 2000, the Department awarded grants of $50,000 to each
State in 1992 to plan services integration and One-Stop Career Center Systems. The
following year, grants of approximately $200,000 each were awarded to 10 Private
Industry Councils (PICs) in nine States to plan and implement Job Training 2000
demonstration projects.

For more information about one-stop career centers, see Dale W. Berry and
Mona A. Feldman, Evaluation of One-Stop Career Center Demonstration Projects
(Arlington, Va.: TvT Associates, 1995) and Dale W. Berry and Mona A. Feldman, A
Guide for Planning and Operating One-Stop Career Centers (Arlington, Va.: TvT
Associates, 1995). These two studies are summarized in Chapter 2 of this publication.
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expanding CIDS access to adults. NOICC supported a study and released a report on
The Use of Career Information Systems in State Employment Security Agencies to
encourage such expansion. Eight of the nine States that received One-Stop Career
Center funds have used their statewide CIDS to provide career information to their
customers. In addition, 48 States published career information in a tabloid newspaper
format during the Report period. In PY 1994, over five million copies were published
and distributed to schools and colleges; the Job Service; welfare, and vocational
rehabilitation offices; JTPA service delivery sites; and libraries. In several States,
career information tabloids were directly linked to classroom curricula and video

presentations.

Career Development Activities

Over 100,000 copies of the Get a Life Career Development Portfolio, designed
for use at the elementary, mid- and high school levels, were distributed during PY 1993.
In PY 1994, NOICC supplemented the publication with a personal career guide entitled
School-To-Work Transition Planner, designed for use by students in the last two years
of high school and/or the first two years of postsecondary education. It is especially
useful for students in Tech Prep programs. NOICC also began testing a pilot version of
an adult career planner called Work Life in PY 1994. The planner was tested with
dislocated workers, veterans in employment transition, welfare recipients, and
community college and university students.

The Career Development Training Institute (CDTI), established by NOICC
through a special appropriation from the Congress, completed in PY 1994 the third and
last year of its first grant. During PY 1993 and 1994, the CDTI completed its
documentation of career development training activities, conducted two national
teleconferences (one of which had more than 10,000 participants), developed a number
of training programs related to school-to-work transition, and conducted “Improved
Career Decision Making” and “Employee Career Development” train-the-trainer

sessions for thousands of career development facilitators in schools, the Job Service,
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JTPA, and vocational rehabilitation agencies. It also initiated a new training program
called “Workforce in Transition,” and published a number of studies and training
materials. During the Report period, an estimated 40,000 individuals benefitted from
career development capacity building activities provided through the CDTI and
SOICCs.%?

8additional information about these activities can be obtained from the NOICC
Status Report, June 30, 1994.
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RESEARCH AND
EVALUATION
FINDINGS

INTRODUCTION

This chapter summarizes the findings of major research and evaluation projects
completed in Program Years 1993 and 1994, which cover the period July 1993 through
June 1995. The Employment and Training Administration provided full or partial
funding for these projects.

The reports are grouped into five categories. The first category, Labor Market
Studies of Specific Groups, presents summaries of seven studies that focus on specific
population groups that need varying degrees of assistance in order to enter and
succeed in the labor market. It also includes a summary of a national journal,
sponsored by the Department, that discusses poverty and joblessness in the United
States.

The second category, Meeting the Needs of Dislocated Workers, includes five
summaries of programs that help workers who lose their jobs through mass layoffs or
plant shutdowns.

The third category, Building Tomorrow’s Workforce, provides an overview of
three studies of programs that better prepare students to make the transition from
school to work.

Summaries of three studies that investigated creative ways of speeding
unemployment insurance recipients’ return to work are presented under the fourth

category, Helping the Nation’s Unemployed.
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The final category, Program Development and Improvement, includes three
studies that focus on improving the nation’s unemployment insurance system.

The projects discussed in this chapter were designed to look at specific aspects
of a variety of issues of interest to the Department. Because many of these issues are
complex, readers are cautioned that no single study can provide a complete picture of
any particular subject area. Furthermore, the context in which a study is conducted
often has an impact on the applicability of its findings.

Furthermore, the summaries are not intended to represent all of the information
provided in the full study reports. More information can be found in the reports
referenced in the footnotes. Because organizations undertaking research projects
sponsored by the Department are encouraged to state their findings and express their
judgments freely, all conclusions described in this section are those of the researchers
and do not necessarily represent the views of the Department of Labor.

The annotated bibliography at the end of this chapter lists all reports covered in
this and previous editions (dating to PY 1985) of the Training and Employment Report
of the Secretary of Labor. Information about how to obtain copies of the publications is
provided in the bibliography’s introduction.

. LABOR MARKET STUDIES OF SPECIFIC GROUPS

The studies summarized in this section of the Report focus on a number of
special worker groups that are of concern to the Department. These groups include
farmers and ranchers who have been forced to leave their farms, migrant and seasonal
farmworkers, the homeless, people with disabilities, immigrants, and the nation’s poor.

The first study report summarized in this section provides information about the
Farmers and Ranchers Demonstration Project which was funded by the Department in
July 1990 and implemented in lowa, Minnesota, North Dakota, and South Dakota. The
projects operated for three and a half years and enrolled 1,550 participants. The

project’s two goals were to help financially stressed farmers keep their farms and to



help those who were forced to leave farming find alternative employment. The
researchers concluded that the programs achieved a modest degree of success in
finding off-farm employment for their participants.

As part of the demonstration effort, the Department supported the publication of
a guidebook to help practitioners provide more effective services to dislocated farmers
and ranchers. The guidebook discusses the unique situation faced by many farmers
and provides information about ways to design training and employment services that
can best help this special population group. It is the second report summarized in this
section.

In addition to the problems faced by farmers and ranchers, the Department has
long recognized that migrant and seasonal farmworkers face major challenges as they
attempt to improve their long-term economic situation. Many of these individuals have
few opportunities to move from seasonal farmwork into year-round jobs. They often live
in inadequate housing, experience health problems, and experience a high incidence of
injury. The third study report summarized in this section looks at the programs
operated under Title IV, Section 402 of the Job Training Partnership Act that are
designed to help this population group. These programs, administered directly by the
Department, operate in 47 States and Puerto Rico. The investigation of Section 402
programs revealed that many were effectively serving the target population.

Because up to one million individuals may be homeless in the United States,
Congress enacted the McKinney Homeless Assistance Act in 1987. Section 731 of the
Act authorized the Job Training for the Homeless Demonstration Program, which was
designed to help practitioners and policymakers learn more about ways to help
homeless people enter and succeed in the labor market. The fourth study report
summarized in this section presents findings from a study of the demonstration. The
researchers found that it is feasible to establish job training and employment programs
to serve homeless people, although they must offer a wide array of services and form
linkages with other service providers.

The fifth summary describes the findings of a study of a five-year demonstration

that relies on supervisors, coworkers, family members, friends, and others to provide
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the training and supervision needed to help people with disabilities obtain jobs and
perform satisfactorily in those jobs. In 1992, the Departments of Labor and Health and
Human Services began supporting the demonstration to develop model school-to-work
programs that use this “natural supports” approach. Projects are operating in six States
with a total funding of $1.5 million per year. A study of the early years of the
demonstration revealed that almost all individuals with severe mental retardation or
other developmental disabilities were capable of working in an employment setting with
natural supports.

The sixth and seventh studies included in this section focus on demonstration
programs that provided immigrants with training and other support necessary to speed
their entry into the labor market. One of the studies focused on a 15-month project in
the San Diego area that integrated education, training, employment, and social services
in an effort to address the multiple barriers to economic integration which confront many
legal immigrants. The project began in the summer of 1992 and enrolled 156 clients.
Of these, 117 were placed in full-time employment.

The other immigration-related demonstration studied was conducted in the
Seattle area and offered training in specific occupational areas to 54 participants. The
researchers concluded that the project, which operated from September 1992 through
November 1994, identified several strategies that can help limited English-speaking
refugees and immigrants receive training and other assistance.

Finally, a national journal, sponsored by the Department, is summarized at the
end of this section. The 10th edition of Evaluation Forum focuses on a number of

issues that should be considered in crafting future anti-poverty policies.

HELP FOR FARMERS AND RANCHERS

Overview

Throughout its history, the Department of Labor has been concerned about



worker dislocation (workers who lose their jobs permanently because of plant closures,
mass layoffs, increased foreign imports, economic shifts, etc.). Job loss due to
economic conditions has been a chronic feature of American agriculture.

Although urbanization and agricultural consolidation resulted in the loss of over
four million American farms over the past 60 years, until the 1980s much of the decline
in farm employment had been voluntary—as operators of smaller and less efficient
farms left to pursue more attractive nonfarm jobs.

During the 1980s, however, a significant number of individuals involved in
farming lost their jobs involuntarily as farm operators, who borrowed heavily during the
1970s to expand their operations, found themselves financially overextended during the
farm credit crisis of the 1980s.! Because many farm owners were forced to leave
farming with enormous debts, the impact of this dislocation on these individuals, their
workers, and their communities may have been more severe than in previous decades.

In response to this situation, the Department of Labor developed the Farmers
and Ranchers Demonstration Project under the Economic Dislocation and Worker
Adjustment Assistance (EDWAA) Act.> Funds were made available to four States to
develop innovative strategies to provide training and employment services for
dislocated and at-risk farmers and ranchers, their spouses and dependents, and
farmhands. The demonstration projects were: Farm/Works in lowa, the Farm Project in
Minnesota, the Farmer/Rancher Demonstration Project in North Dakota, and the
Agricultural Community in Transition program in South Dakota. The projects operated
from July 1, 1990 through September 30, 1993. Chart 5 shows the location of these

1The crisis was the result of a significant increase in farm debt which peaked at
the beginning of the 1980s, combined with the weakening of export markets, the
decline in commodity prices, and a corresponding decline in net farm income and land
values. As a consequence, many farmers experienced high levels of debt and
diminished earning opportunities. Many farmers were forced to give up their farms.

2The Farmers and Ranchers Demonstration was authorized by Congress under
Section 324 of EDWAA in 1988.



projects.

An evaluation of the demonstration® revealed that the projects met recruitment
goals, outreach efforts were important in enrolling participants, participants commonly
reported severe financial distress, and two-thirds of the participants were engaged in
off-farm employment after program termination.

The report outlines trends in farm dislocation (focusing on States with programs
included in the demonstration), provides estimates of current and future numbers of
farmers at risk of dislocation, discusses the history of training and employment
programs for farmers over the past several decades, describes the demonstration
projects, presents the results of an analysis of quantitative data produced for the study,
provides an assessment of the effectiveness of the various training and employment
strategies used in the demonstration, and offers conclusions and recommendations for

the Department of Labor.

Background: The Farm Crisis

The evaluation report notes that the 1970s had been characterized by a dramatic
expansion of agricultural exports (brought about by worldwide food shortages and the
declining value of the dollar). Prices for farm commodities rose appreciably and land
values increased. Based on these developments, many farmers took advantage of low
interest rates to expand production by investing in new machinery and expanding their
land holdings.*

3Mary G. Visher, Stephen Walsh, and Ronald D’Amico, Serving Dislocated
Farmers: An Evaluation of the EDWAA Farmers and Ranchers Demonstration (Oakland
and Menlo Park, Calif.: Berkeley Planning Associates and Social Policy Research
Associates, 1994).

“According to the Bureau of the Census, the combined value of farm operators’
real estate and non-real estate debt rose fourfold, from $53 billion in 1970 to $195
billion by 1981.



However, during the first half of the 1980s, expanded overseas production and
U.S. economic policies that resulted in an increase in the value of the dollar compared
to trading partners’ currencies made U.S. agricultural products less attractive
overseas—resulting in a decline in agricultural exports from 1981 to 1985. As the index
of prices received declined while the index of prices paid climbed upward, Federal
macroeconomic policies caused real interest rates to rise to unprecedented levels.
These factors, combined with a sharp decrease in real estate values, made it difficult
for farmers to meet their debt obligations and cash expenses of their farm operations.
A number of farmers attempted to improve their financial position by reducing costs,
increasing the value of sales by improving farm management to increase yields,
restructuring liabilities, or liquidating some assets. In cases where these efforts were
not successful, many farmers were forced to cease farming.

The report points out that although complete data on farm exits was not
available, an analyses conducted by the U.S. Department of Agriculture suggested that
between 200,000 and 300,000 individuals left farming over the period 1980-88.

The report also puts this situation in perspective by providing historical
information about previous declines in the number of farms and individuals involved in
farming. The researchers point out that although the number of farms in the United
States had been declining since the 1930s, a significant portion of this decline was the
result of a reallocation of labor out of farming and into sectors where financial returns
were higher. For the most part, farmers of smaller and less efficient farms exited
agriculture in favor of more attractive nonfarm employment. During the farm financial
crisis of the 1980s, however, many farmers were squeezed out of the industry, rather
than leaving voluntarily for better opportunities.

As these individuals left farming during the first half of the 1980s, many
experienced few alternative employment opportunities, particularly in nonmetropolitan
areas. Furthermore, occupations with the greatest growth in the 1980s required fairly
well-developed technical skills, making the transition from a farm to an off-farm career
more difficult. Given this trend, a large number of displaced and at-risk farmers were in

need of readjustment and retraining services.



The report also provides information about future employment in agricultural

occupations, noting that declines are expected to continue into the next century (see

Table 14).
Table 14. Actual 1988 and Projected 2000
Employment in Select Agricultural Occupations
Total Employment Employment Change,

(Thousands) 1986-2000

Occupation Projected, Year 2000 Number (Thousands) Percent
1988

Low Med. High Low Med. High Low Med. High

Farmers ...... 1,141 800 875 932 -341 -266 -209 -29.9 -23.3 -18.3

Farm Managers . 131

Farm Workers ... 938

146 160 177

717 785 863

15 29 46 115 22.1 351

-221 -153 -75 -23.6 -16.3 -8.0

Source: Outlook 2000 (U.S. Department of Labor, Bureau of Labor Statistics, 1990) as
reported in Serving Dislocated Farmers: An Evaluation of the EDWAA Farmers and

Ranchers Demonstration.

Note: Numbers are in thousands. Persons are classified based on their primary

occupation.

Past Efforts to Help Farmers and Ranchers

The report briefly reviews the history of Federal training and employment

programs for individuals dislocated from agriculture, both prior to and under the Job



Training Partnership Act (JTPA). The researchers note that although agencies like the
Farm Labor Service and its successor, the Rural Manpower Service, provided some
services to rural areas as far back as the Great Depression, the programs were small

and quite different from subsequent programs.

During the 1960s, the Manpower Development and Training Act and the
Economic Opportunity Act provided training and employment services on a national
scale. Although these programs focused primarily on urban areas, some services to
rural residents were pioneered. The authors point out that the enactment of the
Comprehensive Employment and Training Act of 1973 did little to change the training

and employment situation for farmers.

Throughout the 1980s, the Department of Labor provided some national
discretionary funding to a variety of State and local programs for thousands of farmers
and ranchers through discretionary JTPA Title 11l funding. For almost 10 years, these
programs represented the Department’s primary mechanism for addressing farm

dislocation.

In addition to allowing the use of discretionary funds for farmers and ranchers,
JTPA changed the way that previous training and employment programs operated by
giving Governors considerable authority in interpreting the program’s regulations. By
1986, 21 States had modified JTPA eligibility rules to better serve dislocated farmers
and farmworkers. Amendments to the legislation in 1986 and subsequent regulations
further expanded eligibility for JTPA Title 11l services to include self-employed persons
who were in the process of going out of business. This definition further aided in
providing assistance to farmers. The regulations also expanded eligibility to include

family members working on farms.

In 1988, EDWAA changed the way States distributed funds to substate areas

under JTPA Title Ill, adding farmer-rancher economic hardship criteria to States’
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allocation formulas. Subsequent regulations further expanded eligibility to include

workers on farms that were failing.

The EDWAA legislation also made possible the Farmers and Ranchers
Demonstration—the first legislatively mandated employment and training program for
persons leaving agriculture. The Department awarded initial grants to four States in
July 1990 for this initiative.

Farmers and Ranchers
Demonstration Projects

The report provides profiles of the various demonstration sites in lowa,
Minnesota, North Dakota, and South Dakota. These four demonstration projects

operated for three and a half years and enrolled a total of 1,550 participants.

For each demonstration, the researchers describe the economic context in which
the programs operated; provide an overview of the history, administration, goals,
service delivery structure, and innovations of each program; discuss the integration and
coordination of the demonstration projects with other programs; provide information
about the target population and eligibility criteria; discuss outreach and recruitment
efforts; outline the services provided to participants; summarize certain noteworthy
features of the projects; and describe the program experience of selected participants.
The researchers also point out that over the three and a half years of operations, the
four demonstration projects had the opportunity to adjust their programs
considerably—often in response to lower-than-expected enroliments. The projects
were encouraged by the Department of Labor to experiment with their approaches to

serving dislocated farmers and ranchers.

Chart 6 shows selected features of the demonstration efforts at the outset of

each project. The major features of each demonstration are highlighted below as well
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as any significant changes made as the projects evolved.

lowa

The EDWAA Farmers and Ranchers Demonstration, known locally as
Farm/Works, operated in two of lowa’s sixteen substate areas (SSAs). The
demonstration that operated in SSA #7, in the agriculturally rich northeastern part of the
State, was headquartered in Waterloo/Cedar Rapids and covered a six-county area
with a total population of about 210,000. The demonstration that operated in SSA #14
was based in Creston (a small town in the southcentral part of the State) and covered a

seven-county area whose residents were generally poorer than those in SSA #7.

The Farm/Works demonstration had two goals: 1) to help financially stressed
farmers keep their farms; and 2) to help those who were forced to leave farming to find

alternative employment.

The model for Farm/Works was derived from a previous JTPA Title IlI
discretionary grant-funded project for farmers which operated in both SSAs in the two
years prior to the start up of the new program. Fundamental principles of Farm/Works
were based on this previous Title Il project and included:

O Strong, local (SSA) control of the program;

O Staff with farm backgrounds who were familiar with the community;

O Adequate time for counseling and rapport-building between staff and farmer

participants; and

O Retention of the farm as a desirable and valid objective.

The demonstration was characterized by extensive counseling and
assessment, generous support services, and many choices of occupational skills
training (with a strong emphasis on long-term classroom training). Farmers whose

operations seemed viable were also offered legal and financial services, farm
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management courses, and off-farm employment to enhance their chances of keeping
their farms. Job search assistance and placement, as well as on-the-job training
services were also provided. The project featured strong case management, with each
SSA employing a specialist with a farm background whose time was fully dedicated to
the demonstration’s clients.

The Farm/Works demonstration used the same eligibility criteria applicable to
farmers and other self-employed individuals in the State’s overall EDWAA program.
It emphasized long-term training (funding allowed many participants to begin two-year
training programs). Some participants were able to complete four-year programs that
they began prior to the demonstration. Occupational training in a classroom
environment was offered through community colleges, the State university, private
colleges and other private training programs. Participants took courses in such
occupations as nursing, welding, mechanics, and drafting. Only a few participants
received on-the-job training.

Participants also received support services to cover certain training-related
expenses, as well as medical, counseling, legal, and financial assistance.

The researchers point out that, with the award of a grant from the Secretary of
Labor’s reserve funds, the State will continue to serve at-risk dislocated farmers after

the demonstration ends.

Minnesota

Minnesota’s Dislocated Farmers Project was designed and managed by staff of
the Southwest Minnesota Private Industry Council (unlike the other demonstration
projects, Minnesota’s State EDWAA agency played a very minor role in designing and
operating the program). Day-to-day operations fell under the jurisdiction of the substate
area’s three offices which were responsible for all local JTPA services. Each office
integrated the demonstration project with existing services. Demonstration participants
underwent the same assessment and were eligible for the same services as other JTPA

clients.
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The project differed from mainstream JTPA services in two ways. First, it
targeted clients who were at risk of dislocation from the farm or ranch as well as those
who were already dislocated. Second, two new outreach staff were added to recruit at-
risk and dislocated farmers.

Minnesota’s use of existing EDWAA staff and facilities allowed the State to
build on existing coordination efforts. Long-standing cooperative agreements
established by EDWAA gave participants access to numerous services and agencies,
including the Job Service, community action programs, rehabilitation agencies, and
other human service agencies. Demonstration staff also made new contacts with the
Department of Agriculture’s Farm Advocate Program, with farm management
instructional programs at area technical colleges, and with local farm lenders.

Participants received assistance which included basic readjustment services,
support services, relocation assistance, job development/placement, classroom
training, on-the-job training, and entrepreneurial training. Classroom occupational
training was a service priority, and most of the participants received this service through
the Southwestern Technical College.

Minnesota provided entrepreneurial training as part of its project design and
greatly improved this training in the demonstration’s final year by working with a local
foundation to introduce a loan fund to provide start-up capital to supplement
entrepreneurial training. The researchers point out that this effort was particularly
important because the scarcity of jobs in rural agricultural areas, combined with the
wide range of skills that farmers often have, makes job creation through
entrepreneurship an attractive option.

The researchers also note that in Minnesota, the end of the demonstration
resulted in a decline in services to farmers. Dislocated farmers were still eligible for
EDWAA services, but at-risk farmers could not be served and outreach activities were

severely curtailed.

North Dakota
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North Dakota’s Farmer/Rancher Demonstration Project recruited at-risk and
dislocated farmers and ranchers (and their spouses, dependents, and farmhands) into
what was essentially a traditional EDWAA program, with three main differences.

First, the demonstration aggressively recruited participants primarily by using
Agricultural Mediation Service (AMS) negotiators as outreach workers.’

Second, the project was housed separately from local Job Service offices.
(The project used two offices, each staffed by a team consisting of one Job Service
employee and one AMS negotiator.) Third, the project promoted early intervention by
targeting individuals who were at risk of farm dislocation.

Eligible participants included farmers and ranchers, their spouses, their adult
children who worked full-time on the farm, and farmhands. Applicants had to be
employed on a financially at-risk farm.

Most participants received an initial assessment, and a service plan was
developed during their first office visit. (Enrollees underwent the same assessment
process as other Job Service participants.)

Unlike the mainstream EDWAA program, Job Service staff designed the
demonstration to include a case management component. A Job Service staff
member, assigned to the demonstration, worked with participants throughout their
program experience to inform them about available services, and help them develop a
service plan. The staff member remained available to work with the client throughout
the entire program experience.

Participants were eligible to receive basic skills training, as well as a range of
occupational retraining courses. They enrolled in courses at State colleges and
universities, community colleges, and a number of proprietary technical schools.
Several participants enrolled in technical schools outside of the State for specific
training programs. Although the demonstration encouraged long-term training, on-the-

job training was also available (mainly for participants who required more immediate

*The Agricultural Mediation Service is a division of the State Department of
Agriculture.
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employment). Many on-the-job training opportunities arose from demonstration project
staff contacts with employers, and most of the contacts led to full-time, unsubsidized
employment. Participants who sought to improve their existing farm operations were
offered farm management training.

The study report points out that North Dakota’s demonstration project began in
two small, independent offices, but eventually expanded to cover the entire State. This
change had the effect of diminishing services to farmers and ranches, while increasing
overall enrollment. The researchers also found that as the demonstration ended, staff
planned to use the lessons learned to better serve farmers and ranchers under the
existing JTPA system. Coordination efforts between the Job Service and the
Agricultural Mediation Service that were initiated during the demonstration were
expected to continue after the demonstration ended.

South Dakota

South Dakota, a single substate area State, was the only grantee to provide
services to farmers statewide. The demonstration was known as the Agricultural
Community in Transition (ACT) program and was managed by the State EDWAA
coordinator. Service delivery was provided through one of the 19 Job Service offices
located throughout the State and through 10 Career Learning Centers (private,
nonprofit JTPA service providers).

The program model was based on a previous program, known as Rural
Renaissance, an employment and training program for farmers who experienced
difficulty during the mid-1980s.

The ACT program was originally designed with the premise that participants
could be recruited, enrolled, served, and placed by using existing institutions and staff.
However, one year after the demonstration began, it had enrolled few participants. As
a result, additional staff were hired exclusively for the ACT program and enroliment

increased significantly later in the demonstration.
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In addition to targeting farmers who had already lost their farms, ACT recruited
farmers who were at-risk of farm loss and who needed help if they were to keep their
farms. These individuals were referred to Adult Farm/Ranch Business Management
Courses.

The researchers pointed out that, at the local level, relations between the two
key agencies, the Career Learning Centers and the Job Service, were somewhat weak,
and outreach and coordination efforts were not as effective as they might have been.

Eligibility criteria for the program were relatively liberal; clients did not need to
show proof that their businesses were actually failing. The program offered a full array
of EDWAA services, including assessment, counseling, legal services, support
services, basic readjustment services, classroom occupational skills training, on-the-job
training, and job placement.

The Career Learning Centers specialized in providing basic readjustment
services which included assessment, vocational counseling, preemployment training,
referrals to training, short-term clerical “brush-up” courses, and some job placements.
ACT clients, however, did not receive referrals for financial, legal, or mental health
counseling. In some areas of the State, job search assistance was provided by Career
Learning Center staff, and, in other areas, through Job Service Offices.

Occupational skills training was available through one of the four vocational-
technical colleges in the State or through private training facilities. Long-term training
was not heavily used by ACT or other JTPA clients. After January 1992, the ACT
program referred eligible farmers to the South Dakota Division of Vocational
Education’s Adult Farm Ranch Business Management Program which focused on
helping farmers use computers to manage their operations.

The researchers found that after improving upon its original plans by hiring
specialized outreach staff, South Dakota returned to its predemonstration arrangements
for serving farmers and ranchers at the end of the formal demonstration. Although
farmers and ranchers would continue to be served, they might not be served any

differently than they would have been before the demonstration.
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Enrollment Patterns and
Participant Characteristics

The study report points out that all of the demonstration projects experienced
some difficulty in recruiting farmers and ranchers into training and employment
programs, primarily because these individuals were often reluctant to enter into
government-funded programs. Also, a significant portion of the population group was
hesitant to admit that their farms were failing. For these and other reasons, the
demonstration projects were slow to build up their caseloads (although lowa moved
quicker than the other sites, primarily because it had recent experience serving farmers
under a previous discretionary grant).

By the end of the demonstration, South Dakota, lowa, and Minnesota had
enrolled approximately 350 participants each. North Dakota enrolled over 500
individuals.

In reviewing participant characteristics, the researchers found that they were
dislocated farmers and ranchers or those at risk of dislocation, their family members,
and their employees. About one-half of the participants were farmers, one-quarter were
spouses of farmers, and about six percent were other family members. Nine percent of
the participants were hired farm hands who were adversely affected by farm failures.
About nine percent of the participants indicated that they or their spouses had already
left farming at least six months before enrollment.

Almost all of the participants in the four States were white, non-Hispanics.
Most had attained at least a high school education, and about half had attended some
postsecondary education. On average, participants were relatively young; in each
program, three-quarters of the participants were under age 45. Relatively few were age
55 or older. Table 15 shows selected demographic characteristics of the demonstration

participants.
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Table 15. Selected Demographic
Characteristics of Demonstration Participants

(Percent)
Characteristic Overall lowa  Minnesota  North South
Dakota Dakota
Race/ethnicity:
White (non-Hispanic) ..... 99.3 99.7 100.0 98.8 98.7
Other ................... 0.7 0.3 0.0 1.2 1.3
Education:
Current high school student . NA 2.4 0.9 0.0 NA
Dropout ................. NA 3.0 4.6 7.4 NA
High school graduate ... ... NA 50.3 42.1 46.4 NA
Some postsecondary ...... NA 44.3 52.4 46.2 NA
Basic skills proficiency:
Has limited English-speaking
proficiency ............. 0.1 0.0 0.0 0.2 0.0
Reads below the seventh
gradelevel ............ 4.1 1.2 1.2 4.8 8.8
Respondent is:
Singleparent . ............ 3.7 4.2 5.2 3.0 2.8
Parent in a two-parent
household ............. NA NA 63.1 NA 81.1
Another family member . . . .. NA NA 17.1 NA 4.1
Independent individual .. ... NA NA 14.6 NA 12.0
Number of cases ......... 1,476 332 328 498 318

Note: Data were provided for all participants from the States’ Management
Information System (MIS). lowa and North Dakota did not provide information on their
participants’ family status, beyond indicating whether the respondent was a single head
of household.

Source:Serving Dislocated Farmers: An Evaluation of the EDWAA Farmers and
Ranchers Demonstration.

The report also reviews preprogram income and finances, noting that overall,
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about 30 percent of the participants reported a total net family income that was less
than zero, and another 30 percent had incomes of less than $10,000. In about 60
percent of the cases, one or both household heads were employed off-farm in the year
before enrollment. Seventeen percent of the participants reported that they had been
unemployed at least 15 of the 26 weeks prior to program enroliment.

In comparing the characteristics of the demonstration participants with EDWAA
participants in general, the researchers found that, for the most part, their

characteristics were similar.

Services and Outcomes

The report describes the types of services received by participants, highlights the
differences in service priorities across the demonstration projects, and provides
information about the shorter-term and longer-term outcomes obtained by terminees.
The following are some of the findings.

Regarding services received and provided, the researchers found:

O About 80 percent of the participants received retraining of some kind, with

rates of retraining especially high in Minnesota and South Dakota and lowest

(but still above 70 percent) in North Dakota.

O Retraining usually took the form of occupational classroom training, which was

completed by over one-half of all persons served. Only small numbers

completed basic skills training, and only about 15 percent completed on-the-job
training.

O The duration of participation varied widely. About 21 percent received services

for no more than three months; another 22 percent received services from three

months to six months; 26 percent received services from six months to one year;
and the remaining 31 percent received services for longer than one year.

O Expenditures per participant varied widely. They were lowest in South Dakota

(at $1,700), intermediate in North Dakota (about $3000), and highest in lowa and

Minnesota (about $3,700).
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O lowa allocated more of its expenditures for basic readjustment assistance
(slightly less than one-third of its funds) than any other program (reflecting
lengthy recruitment and counseling). lowa also spent more than any other
program on supportive services (about 16 percent of its total funds).
Consequently, it spent a smaller proportion of its funds on retraining (about 37
percent). Minnesota and South Dakota spent over 70 percent of their funds on
retraining. North Dakota’s expenditures were intermediate between these
extremes, with 60 percent of its dollars allocated for retraining and 20 percent
allocated for basic readjustment services.

O Only about half of those who were already dislocated received retraining, and
their duration of participation was among the briefest. By contrast, almost 90
percent of dependents of farmers received retraining, and they participated for
almost one year, on average.

O Compared to formula-funded EDWAA clients served by the SSAs, all
programs except North Dakota were more likely to provide demonstration
participants with retraining and to serve them for longer periods of time. In North
Dakota, demonstration participants were about as likely to receive retraining as
other EDWAA clients. In all programs, per participant expenditures were
appreciably larger in serving demonstration participants than formula-funded

clients.

Regarding short-term outcomes, the researchers found:

O About two-thirds of participants were still living on a farm just after termination

and about one-half were still farming.

O Many participants (about 80 percent in lowa and smaller numbers elsewhere)
were working off-farm three months after termination. Those who left farming

were much more likely to have off-farm jobs than those who were still farming.
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O Those who were employed were working in a wide variety of jobs and their
earnings were usually fairly modest. After three months, 25.9 percent had
weekly earnings of $200 or less; 32.8 percent had weekly earnings between
$201 and $300; 25.9 percent had weekly earnings between $301 and $400; and
15.5 percent had weekly earnings of over $400. After three months of
employment, 55.2 percent had fringe benefits that included health insurance for
“self only.” Just over 40 percent had health insurance for their families; 32.8
percent had retirement benefits; and 59.7 percent had paid vacation or sick

leave.

O Participants who were employed off-farm before enrollment were more likely to
be employed off-farm at program termination, with 66 percent of those employed
off-farm before enroliment still employed off-farm three months after program

termination.

O For those who left farming, hourly wages increased by an average of $2.00 per
hour in lowa, $1.50 per hour in Minnesota, $.90 in South Dakota, and about $.30
in North Dakota.

Regarding long-term outcomes, the researchers found:

O Although one-half of the participants were still farming shortly after program
termination, only one-third were still farming one year later. (Thus, displacement

from farming was, in many cases, forestalled only temporarily.)

O Among the one-third of participants who were still farming over one year after
program termination, 43.6 percent reported that the financial condition of their
farm was better than it had been a year ago (suggesting that their farms may
have rebounded from their earlier difficulties).
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O Rates of off-farm employment did not increase over this period. However,
among those employed off-farm both shortly after termination and one year later,
earnings and access to fringe benefits appeared to have increased modestly.
Fifteen months after termination, 22.4 percent of the participants who left farming
reported weekly earnings of over $400, compared to 15.5 percent who earned
over $400 per week three months after program termination. Also, at 15 months
after termination, 68.7 percent reported that they had health insurance for
themselves, compared to only 55.2 percent who reported “self only” health

insurance three months after termination.

Study Conclusions and
Recommendations

Following a brief discussion on effective strategies used to reach and serve
farmers, the study report provided a number of conclusions and several policy
recommendations. These are listed below.

Conclusion #1. While there may be periods and places where the rates of
decline in the agricultural sector slow down or accelerate, the displacement of farmers
and ranchers has become a chronic feature of the American economy. Periodically,
however, catastrophic events such as a drought, flood, or sharp market changes
temporarily worsen conditions for farmers, placing an unusually high number of them at
risk.

Related Policy Implication. Rural SSAs should be encouraged to include
farmers in their dislocated worker caseloads, and SSAs can learn to meet the
employment and training needs of farmers. Technical assistance should be provided to
SSAs to help with this effort. Discretionary funds appear to be an appropriate and
effective mechanism for responding to unusual needs but they should not be used to
address normal rates of decline in the farming sector.

Conclusion #2. Assessing the need for employment and training services in a

local area is technically very difficult, and can exceed the capacities of local programs.
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Nonetheless, good estimates of the numbers of farmers likely to enroll in programs is a
critical element of successful program design.

Related Policy Implication. Technical assistance should be provided to SSAs
to aid in the estimation of the number of potential farmer participants. State-level JTPA
offices can also support this activity. SSAs should be encouraged to contact
agricultural organizations for help in estimating levels of need.

Conclusion #3. Farmers, for a variety of reasons, are often difficult to reach
and reluctant to accept assistance. However, through the use of aggressive, intensive
outreach methods, the programs were able to achieve and even surpass their
enroliment goals, serving a relatively high proportion of eligible farmers in their areas.

Related Policy Implication. Aggressive outreach is a necessity for enrolling
farmers into JTPA programs. SSAs designing services to help farmers should be
strongly encouraged to hire or train specialized outreach staff to recruit farmers.

Conclusion #4. While allowances should be made to acknowledge the unusual
efforts needed to enroll farmers, excessive resources devoted to this activity do not pay
off, either in the number of farmers enrolled, or in employment-related outcomes.

Related Policy Implication. Although SSAs should be encouraged to
concentrate resources on outreach, this should not occur at the expense of more
substantial services, such as retraining.

Conclusion #5. All four programs eventually prioritized enrolling at-risk farmers
rather than dislocated farmers. Many project staff began to see their mission as saving
as many farms as possible. Frequently, JTPA funds were used to forestall farm
dislocation, rather than to provide an opportunity for farmers to achieve economic self-
sufficiency through off-farm employment.

Related Policy Implication. In funding future programs for farmers and
ranchers, the Department of Labor may wish to clarify program goals, eligibility
guidelines, and activities that are allowable and appropriate.

Conclusion #6. Those programs that succeeded in building strong ties with
organizations that serve or regularly come into contact with the farming population

reported many payoffs, including enhanced outreach and expanded services to
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participants.

Related Policy Implication. While coordination and cooperative linkages with
community organizations benefit all JTPA participants, for SSAs serving farmers, such
linkages are essential. Local programs may need assistance in identifying and
establishing contacts with organizations, especially those with close ties to the
agricultural community.

Conclusion #7. Once enrolled, farmers often prove to be model participants,
availing themselves of the full range of services and faithfully attending counseling
sessions, classes, or on-the-job training. Negative terminations were rare.

Related Policy Implication. The type and intensity of retraining services as
delivered through mainstream EDWAA programs appear to be at least as appropriate
for farmers as they are for other dislocated workers.

Conclusion #8. The close, personal, and ongoing relationships between clients
and staff that were a hallmark of the demonstration were the most often-mentioned
factors underlying project successes.

Related Policy Implication. The case management model, which has been
shown to be highly effective for delivering employment and training services to
dislocated workers and the economically disadvantaged in general, should be strongly
encouraged for programs serving farmers.

Conclusion #9. The programs achieved a modest degree of success in finding
off-farm employment for the participants. While participation in the programs led to an
increase in the percentage of participants who increased their nonfarm employment,
the rate of increase is lower than the rate achieved by nonfarm EDWAA participants,
and many participants who entered the program as at-risk farmers were still farming a
year after termination, without supplemental income.

Related Policy Implication. SSAs should target services to those farmers who
are reasonably motivated to leave farming as their primary livelihood and/or to increase
off-farm employment. Also, job placement activities can be enhanced by encouraging
self-employment. SSAs should explore opportunities for linking up with rural

development activities in their areas. Finally, relocation assistance should be actively
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encouraged for those participants who are unable to find jobs in their local areas.

PROVIDING TRAINING AND EMPLOYMENT SERVICES
FOR FARMERS AND RANCHERS

Overview

As part of its evaluation of the Economic Dislocation and Worker Adjustment
Assistance (EDWAA) Farmers and Ranchers Demonstration,® the Department of Labor
supported the development and publication of a guidebook to help practitioners provide
effective services for dislocated farmers and ranchers.’

The guidebook describes why farmers require certain types of services; provides
information about how to initiate programs and identify services for this special group;
discusses ways to design services that are responsive to the special characteristics,
circumstances, and values of farmers and ranchers; and offers suggestions for State
JTPA officials about how they can support local efforts to serve farmers under EDWAA.
The publication also contains a resource list for practitioners which provides program
contacts, and lists the titles of various reports and other publications that supply

information about worker dislocation and services to farmers.

®Mary G. Visher, Stephen Walsh, and Ronald D’Amico, Serving Dislocated
Farmers: An Evaluation of the EDWAA Farmers and Ranchers Demonstration (Oakland
and Menlo Park, Calif.: Berkeley Planning Associates and Social Policy Research
Associates, 1994). Highlights of this publication are included in this chapter of the
Training and Employment Report of the Secretary of Labor.

Liz Wiegardt and Phyllis Weinstock, From the Farm to the Job Market: A Guide
to Employment and Training Services for Farmers and Ranchers (Oakland and Menlo
Park, Calif.: Berkeley Planning Associates and Social Policy Research Associates,
1994).
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How Farmers Differ
From Other Clients

The authors introduce the topic of farmer dislocation by providing information
about how farmers differ from other clients. Differences noted include:

O They often do not have a clear layoff date (the process of losing a farm or

ranch may take many years);

O Because job loss happens individually (rather than in large groups), farmers

and ranchers are not made aware of available services through traditional

“rapid response” activities;

O Farmers and ranchers generally do not receive unemployment benefits,

severance packages, and options to continue health insurance;

O They have little or no possibility of being recalled or transferred and there

iS no option to retire;

O Losing a farm or ranch often means losing a whole way of life;

O Because both spouses often have made their living working on the farm, and

sometimes their grown children have as well, the loss of a farm or ranch often

affects entire families;

O In many cases, all of their resources have been spent trying to save their

farms; and

O They may be faced with ongoing complex legal conditions, such as
bankruptcy or foreclosure.

The authors also point out that farmers and ranchers face a variety of challenges
to becoming reemployed that differ from other dislocated workers because they often
live in geographically remote, sparsely populated areas; face a local rural economy with
few reemployment opportunities; lack specialized skills; experience intense grief over
the loss of their farm or ranch; have pressing needs for immediate income; and often

have difficulty qualifying for financial assistance for retraining.
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The Increase in
Farmer Dislocation

The increase in farmer dislocation resulted from the farm crisis of the 1980s, in
which lenders often restructured farm debt by providing loans with high yearly payments
or large payments due at the end of the loan term. Depressed commaodity prices and
adverse weather conditions also contributed to an increase in farm failures.

In describing which farmers most need services, the authors point out that the
middle-sized farms (those with between $10,000 and $100,000 in yearly sales) often
lack sufficient capital to ride out periods of financial stress—they are large enough to
require a full-time work commitment from farmers and ranchers, but fail to provide a
large enough income to sustain the operation through difficult financial circumstances.
Operators of smaller farms, on the other hand, sometimes known as “hobby farms” or
“rural residences” may have enough off-farm income during periods of economic stress
to sustain farm activities. Large farms are not as affected by economic conditions. As

Chart 7 indicates, 37 percent of all farms in the United States are middle-sized farms.

Start-Up Activities

The guidebook offers a number of preliminary activities that may be undertaken
to initiate services that are responsive to local needs. These include:

O Assessing the extent of farm and ranch dislocation in a specific area;

O Determining the characteristics and needs of potential farmer and rancher

clients;

O Identifying possible funding sources;

O Building networks with other organizations involved with farmers and
ranchers; and

O Recruiting, training, and supervising staff.
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Assessing the Need for Services

The authors point out that before designing programs and providing services, it is
important to estimate the extent of farm dislocation in the local community. The
guidebook offers examples of ways to generate rough estimates of the extent of farm
dislocation by:

O Gathering and analyzing statistics from local lenders about the number of

agricultural loans that are past due;

O Reviewing reports from experts, such as agricultural economists at State

universities or the State Department of Agriculture, about the extent of farm

dislocation statewide and within a local area; and

O Taking note of the number of calls received from rural “hotlines,” particularly

calls about farm financial concerns.

Several examples of ways that have been used to estimate and document the
need for services for farmers are provided in the guidebook.

Determining the Characteristics and
Needs of Potential Clients

The guidebook describes the differences between methods used to determine
the needs and characteristics of workers who have lost their jobs through mass layoffs
and plant closings and dislocated farmers and ranchers, noting that the formal surveys
used to obtain information about large groups of laid-off workers are not necessarily
appropriate for farmers. Rather, more informal ways of gathering information about this
particular client group need to be used, including:

O Forming task forces made up of farmers and others in the community who

come in contact with farmers;

O Identifying and interviewing former farmers who have established new
careers off the farm; and

O If resources are available, surveying at-risk and dislocated farmers to help to
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determine the extent of need, the characteristics of potential clients, and the

demand for specific services.

Identifying Funding Sources

The guidebook offers advice and provides examples of ways to find funds to
establish and operate programs for dislocated farmers. The authors briefly discuss the
use of JTPA Title II-A funds and funds that may be available through the EDWAA
program. The limitations of using these funding sources are noted.

The publication points out that since the farm crisis of the 1980s, the JTPA Title
[Il National Reserve Account has been a primary source of funding for training and
employment programs serving farmers. These funds, however, generally support short-
term projects. Examples of some National Reserve Account projects are provided. The
authors also note that some States have used their JTPA Title 11l State discretionary
funds either to support special projects targeted toward farmers and ranchers or to
supplement formula funds for substate areas that experience significant farm
dislocation.

Examples of the use of various State funding sources and nongovernmental

funds are also provided.

Developing Networks

The guidebook also provides helpful advice on ways to build connections among
community organizations at a variety of levels. The authors suggest that these
networks are important because they can: 1) help assess the need for services, 2) help
design services, 3) serve as a source of referrals to programs for farmers; 4) provide
services beyond the scope of a particular program; and 5) develop a coordinated
response to the larger issue of rural decline. The authors list a number of individuals
and organizations that should be a part of such a network. These include employers in

the community, various training providers, lending institutions, human service agencies,
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farmer and rancher organizations, churches, and agencies that directly serve financially
distressed farmers.

Strategies for network building include establishing task forces made up of
concerned individuals in a particular community who have a strong interest in the issues
that relate to farm dislocation, who bring valuable resources such as knowledge, skills,
and contacts, and who are affiliated with organizations that can be of assistance. The
importance of personal networking by both program administrators and case managers
with their counterparts in other organizations is also discussed.

Recruiting, Training, and
Supervising Staff

The guidebook also provides several tips on how to find, hire, and train
appropriate field staff. Suggestions such as hiring people with farm backgrounds,
finding individuals with good listening skills, and who have good self-management skills
are offered. Field staff should also be willing to work flexible hours and spend a lot of
time traveling. Recruitment strategies, necessary qualifications, and training efforts are
briefly highlighted. The authors discuss several issues related to managing field staff.

They also provide an overview of the office support necessary for field staff.

Addressing the Special Needs
of Farmers and Ranchers

The guidebook’s third chapter describes several ways to design employment and
training services that are responsive to the special characteristics, circumstances, and
values of farmers and ranchers. The authors describe the adjustments that need to
be made to basic training and employment programs in an effort to better serve this
special population group. Of special concern are the services (outreach, assessment,
case management, and supportive services) that bring clients into the program and

subsequently provide the support that enables them to successfully participate in core
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activities such as job search assistance and classroom training. Following are several

specific activities described in the publication.

Outreach Efforts

The authors note that one of the most challenging aspects of setting up
programs for farmers and ranchers is the establishment of an effective outreach
strategy. Because many farmers and ranchers are unlikely to seek aid in times of
difficult circumstances, it is important that program managers seek out this special
group, gain their trust, and convince them that there is help available.

One of the keys to a successful outreach effort is the hiring of specialized staff to
conduct this activity. The authors point out that many of the most successful programs
place a high priority on hiring individuals with farming backgrounds to perform outreach
and intake tasks. In this regard, the guidebook offers several helpful tips from
experienced outreach workers. These include:

O Meeting with potential clients on several occasions;

O Reaching out to individuals rather than to groups (because farmers and

ranchers become dislocated one at a time, rather than through mass layoffs and

because they are unlikely to discuss their difficulties in a group setting);

O Conducting farm visits to provide program information directly to the target

group;

O Ensuring that dislocated farmers and ranchers know who to call if they need

additional help;

O Reaching out to both men and women in the farm family;

O Dressing and conversing appropriately for the farm population when
performing farm visits; and

O Avoiding the use of lengthy enrollment forms or complex information
handouts during initial visits.

Because making potential clients aware of available assistance is one of the
most important aspects of program operations, the guidebook also offers several tips
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for outreach workers that can help them to take advantage of the media and personal
networking efforts to reach dislocated farmers. Examples of effective newspaper
advertisements and press releases are provided, along with tips for appropriate

personal networking initiatives.

Tailoring Services to Farmers
and Intake/Enrollment Efforts

Another important aspect of successful farmer and rancher programs is the way
in which the service process is tailored to the particular population group. The
guidebook highlights a number of issues for program managers to consider in designing
initial “preparation for training or job search” services. These are:

O Services need to be provided by someone with whom farmers are
comfortable (i.e., staff need to have farm backgrounds or at least have extensive

knowledge of the characteristics, circumstances, and values of farmers).

O Services need to be provided in a place where farmers will be at ease
because farmers typically are more reluctant than most other training and
employment clients to go to a JTPA office. Services, therefore, need to be
provided on the farm or at least in an office that does not have “government
assistance” connotations; and

O Services need to be provided in a way that feels comfortable to farmers

(unlike other dislocated workers, who are often laid-off in rather large numbers

and may derive support from participating in services as a group, farmers may

not feel comfortable in such a setting).

The authors discuss these special considerations in detail, providing information
about the timing and preferable location of intake and enroliment efforts. They also
emphasize the need to work with as many members of the family as possible. Other
strategies include setting up flexible schedules to discuss programs with farmers, and

making paperwork as “user-friendly” as possible.
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Case Management

Another important feature of successful farmer/rancher programs is the case
management approach to service delivery. In addition to providing examples of
successful case management efforts, the authors highlight many of the most important
features of effective case management strategies. They suggest that:

O One staff person should be assigned to each participating farmer to serve as

the main point of contact throughout the farmer’s participation in the program.

The case manager should directly deliver many services such as assessment,

counseling, and job search assistance, and coordinate all other needed
services, providing referrals as needed. The case manager should also regularly
check the client’s progress.

O Because services need to be highly individualized, case managers should

ensure that all services are tailored to the client’s needs and interests
(programs should be designed to fit the farmer rather than having the farmer fit the
program);

O The case manager should form a trusting personal relationship with the

client—contact should be frequent and should take place on the farm as often

as possible; and

O Caseloads should be smaller than for most other employment and training

clients (20 to 30 clients is a desirable level).

In describing variations in the design of case management services, the authors
note that it is important to vary caseloads based on client needs. Disruptions in staff
continuity should be minimized, and a team approach to case management may be
appropriate. The authors also note that experienced case managers know that services
for farmers cannot be provided on a standard nine-to-five schedule. Because many
case managers spend several days a week visiting clients on their farms, it is helpful for
them to maintain some regular office hours so that clients know when they can be

reached.
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The authors also stress the importance of confidentiality because farmers and
ranchers often place a particularly high value on their privacy. Several tips are provided

to help case managers maintain client confidentiality.

Assessment and
Service Planning

Because services need to be tailored specifically for farmers and ranchers,
assessment and service planning are important aspects of program operations. The
authors note that while the basic approach is similar to those carried out for other
dislocated workers, some special considerations arise in making the process both
comfortable and useful for farmers. Components of assessment and service planning
may include:

O Informal assessment of farm status, need for supportive services, and

interests;

O Assessment of vocational skills and basic skills;

O Exploration of career preferences and values; and

O Development of a service plan.

The authors suggest that in tailoring assessment and service planning to farmers
and ranchers, outreach workers and case managers should:

O Conduct as much of the assessment process as possible at the farm, through

informal conversations, before proceeding to formal or group testing;

O Match the choice of tests to the individual, and explain to the farmer which

tests are most appropriate;

O Conduct a thorough assessment of transferable skills;

O Use the assessment process to build confidence and self-esteem;

O Keep the farmer actively involved in service planning; and

O Be prepared to accommodate a farmer’s special situation.
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Job Search and Placement Assistance

The guidebook suggests that typically, job search assistance services do not
need to differ from the way they are provided to dislocated workers in order to be
responsive to the needs of farmers and ranchers. However, a few considerations are
noted that can make these activities most useful for this population group. The
publication includes tips about tailoring basic readjustment services to farmers and
ranchers and offers suggestions about the best ways to develop effective resumes for
farmers. The need for relocation assistance is also discussed.

Retraining and Supportive Services

The authors note that while some dislocated farmers seek job placements after
receiving counseling and job search assistance only, most find that they need to be
retrained in order to obtain jobs with adequate wages and opportunities for
advancement. The publication highlights each type of retraining (classroom
occupational training, on-the-job training, entrepreneurial training, and basic skills
training) by describing its utility for farmers and discussing considerations that are
relevant in tailoring the service to meet the needs of farmers. The publication also
highlights the experiences of a few farmers and ranchers who received various
retraining services.

Because distressed farmers and ranchers are more likely to successfully
complete training and find jobs if they and their families receive a range of supportive
services during their program experience, the authors discuss the complex set of
financial, legal, medical, and mental health problems that may interfere with training
and job search efforts. They point out that dislocated farmers and ranchers have
unique needs for supportive services because:

O Unlike some other dislocated workers, farmers do not have the resources to

support themselves during retraining (i.e., unemployment insurance,
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continuation of medical benefits, and severance packages);
O Farmers rarely receive government benefits such as Aid to Families with
Dependent Children, food stamps, and Pell Grants because they are reluctant
to apply for them or because they have assets (such as land) that disqualify
them from receiving these services;
O Often, by the time they enroll in a training program, farmers have no funds left
on which to live;
O Because most farmers and ranchers live in remote rural areas, transportation
expenses for classroom training can be prohibitive;
O Farmers and their families may need medical services; and
O Many farmers may also need mental health services in order to move ahead
with retraining or a job search.
The authors suggest that program operators often find that funds available for
supportive services are scarce, relative to the level of need. Several suggestions are
provided in the publication for ways to stretch scarce resources to deliver supportive

services.

Suggestions for State
JTPA Officials

Although the guidebook is directed toward practitioners, the authors briefly
examine several areas in which State JTPA programs can support local efforts to serve
farmers and ranchers under EDWAA. These suggestions include prioritizing services to
farmers and ranchers as a statewide goal, providing technical assistance and training to
this particular group, clarifying rules and regulations as they relate to serving farmers
and ranchers, facilitating access to special funding sources, fostering coordination by
helping to establish good working relationships with other State agencies that serve this
population group, and monitoring the progress of local EDWAA programs to ensure that

farmers have been recruited into these programs.
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EVALUATING PROGRAMS FOR MIGRANT AND
SEASONAL FARMWORKERS

Overview

Estimates included in the Report of the Commission on Agricultural Workers
(1992) place the number of individuals who performed any hired farmwork during the
year at about 2.5 million persons (including domestic workers, legally admitted foreign
nationals, and undocumented foreign workers).

It is widely recognized that many workers who rely primarily on agricultural
employment for their livelihood experience chronic deprivation and are afforded few
opportunities for improving their employment situation. Housing for these workers often
fails to satisfy even the most basic requirements for sanitation. Furthermore, the
physical health of migrant and seasonal farmworkers is often poor, due to the lack of
regular medical care, a high incidence of injury, and numerous other factors.

Because many migrant and seasonal farmworkers are employed only a small
percentage of the year, their chances for economic improvement are few. Department
of Commerce estimates show, for example, that about one-third of hired farmworkers
work less than 25 days during the year and another 20 percent work fewer than 150
days. Consequently, although weekly earnings during peak harvest periods may seem
adequate, annual earnings of most migrant and seasonal farmworkers are quite
meager. The National Agricultural Workers Survey (NAWS)? found that although the
pay of this group amounted to about $4.85 per hour during 1990, average earnings for
the year from farm and nonfarm work were only between $5,000 to $7,170. Equally
important, migrant and seasonal farmworkers typically do not receive employer-

provided benefits such as medical insurance or paid vacation, and coverage by

8The National Agricultural Workers Survey (NAWS) was designed to provide
information on the impact of the 1986 Immigration Reform and Control Act on
farmwork.
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Unemployment Insurance and Workers’ Compensation varies throughout the country.

All of these conditions make the task of providing effective training and
employment programs for eligible workers quite challenging. These individuals often
face considerable barriers to obtaining nonagricultural employment. These obstacles
include low levels of education, poor English skills, poor health, inferior housing, and
few assets to sustain them through a period of retraining. Compounding the problem is
the fact that these workers may have only limited or no experience outside of
agriculture, and consequently lack job skills that make them competitive in the labor
market.

Department of Labor efforts to help this population group began as early as 1971
with the National Migrant Labor Program which was authorized under the Manpower
Development and Training Act. Special provisions for establishing services for migrant
and seasonal farmworkers continued under Title 1l of the Comprehensive Employment
and Training Act of 1973.

The current training and employment program for this group of workers is
authorized under Title 1V, Section 402, of the Job Training Partnership Act (JTPA). ltis
administered nationally by the Department of Labor. In Program Year (PY) 1992 (July
1, 1992 through June 30, 1993), services were provided through 53 programs, with one
program providing services in each of 47 States, five serving California, and one serving
Puerto Rico.’ Most of the grants to operate programs for these individuals were
awarded to community-based organizations (CBOs), which are nonprofit organizations
providing services to groups in need. Some CBOs operate programs in several States
under separate grants. Several other grants are operated by agencies of State
governments.

Researchers conducting an evaluation of the JTPA Title IV Migrant and
Seasonal Farmworker (MSFW) program were impressed with the dedication of program

operators and found that many programs were effectively serving the target

®There were no programs operating in Alaska, Rhode Island, or the District of
Columbia.
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population.°

The evaluation report provides an overview of the working and living conditions
of migrant and seasonal farmworkers in the United States; describes the Federal
Government’s response to the situation; outlines the evaluation’s objectives, timelines,
and study components; presents a conceptual framework and quality of training model
which was developed for the study; describes the sampling design used to determine
which program sites would be included in the study; discusses the characteristics of
individuals who were eligible to participate in the program and the characteristics of
actual participants; reviews the services provided to participants (including pretraining,
classroom training, on-the-job training, supportive services, and placement services and
outcomes); notes factors that influenced program design; and offers several
recommendations based on the study’s findings. The report also includes a glossary of
terms associated with MSFW programs, and provides a list of references and other

technical information.

Conceptual Framework
and Quality of Training Model

The activities of the study (including site visits) were guided by a conceptual
framework and a model of quality training. The conceptual framework—developed
during the study’s design phase—takes into account various federal, State, and local
factors that affect service delivery, and ultimately, outcomes attained by program
participants. The framework provided a system-level picture of the Migrant and
Seasonal Farmworker program (see Chart 8) . The researchers used these system-
level factors to guide their first round of program site visits and their subsequent

evaluation efforts.

®Marlene Strong and Ron D’Amico, Evaluation of the JTPA Title IV Migrant and
Seasonal Farmworker Program (Oakland and Menlo Park, Calif.: Berkeley Planning
Associates and Social Policy Research Associates, 1994).
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In addition, a generic client-level model of quality training, developed during a
previous study** and modified to be more specific to the MSFW program, was also used
as a guide in evaluating many components of the program. Quality training criteria
were developed for the following areas of program design and operations:

O Client recruitment, selection, and assignment to services. A program
should have a clear understanding of its eligible population and know the
needs of the subset of the eligible population it elects to serve. Its
program design should be flexible and change as the needs of the eligible
population change. Outreach and recruitment practices and assessment
procedures should be tailored to the needs of the eligible population and
should be sufficient to match applicants to available training options (or
refer them to alternative services if the program cannot serve them).
Assessment results should be used to develop a service plan and
employment goals appropriate for each applicant.

O Program design and management. Programs should have designed
their available services to meet the needs of the eligible population. The
training provided should also meet the needs of employers in the local
labor market, and be aimed at year-round, stable jobs. Training should be
provided in a way that is sensitive to the needs of MSFW clients, including
being of sufficient intensity to increase their employment potential.
Programs should also maintain oversight of training activities in order to
monitor service quality.

O Provision of training. The actual training activities should have clear
objectives, enroll appropriate participants, and meet the needs of
prospective employers. In addition, they should follow effective methods

of service delivery, which means they should have a logical sequence and

1See, Deborah Kogan et al., Improving the Quality of Training Under JTPA:
Summary of Findings (Oakland, Calif.: Berkeley Planning Associates and SRI
International, 1990).
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job-relevant content, be matched to the learners’ level, stress “training for
transfer” and active learning, spend class time effectively, include
systematic evaluation of student progress, coordinate occupational skills
training with basic skills remediation and needed supportive services, link
well with job development/job placement activities, and respond to the
cultural and language barriers of MSFW participants.
O Job placement policies and practices. Programs should have clear
placement goals for each participant and adequate activities to attain
these goals. In making placements, they should take into account both
employer needs and client skills and goals. Job placements should be at
the highest level appropriate to clients’ levels of employability, and should
emphasize quality outcomes, including stable, year-round employment, at
least the minimum wage, safe working conditions, and opportunities for
advancement.
Chart 9 shows the client-level model of quality training used for the study.
The research team used several data sources to assess how well the program was
meeting the quality training criteria that had been developed. Information was obtained
from two rounds of site visits to 18 programs, and data were extracted and reviewed
from a sample of six terminee case files at each program in an effort to obtain
information about how observed service strategies actually worked for particular clients.

Client-level databases obtained from a nonrandom sample'? of programs were also

12At the State level, the 51 MSFWprograns in the sanpling
pool were divided into three equal -sized (17 prograns each)
strata based on their PY 1991 allocations (“small” consisted of
programs with allocations of less than $770,000; “medium”
consisted of programs with allocations of at least $770,000 but
no more than $1,320,000; and “large” consisted of programs with
PY 1991 allocations in excess of $1,320,000). The programs were
also divided into two strata based on the percent of terminees
who were migrants from among all those who received employment or
training services. (This dimension was chosen because it was
hypothesized that the service designs for highly mobile migrant
workers would differ from those for the more stable seasonal
population.) A cross-tabulation of the strata defined by

42



used to help the researchers examine the characteristics of clients who obtained quality

jobs and better understand the kinds of service strategies that led to these outcomes.

Characteristics of the
Eligible Population and
Program Participants

After describing the methodology used to determine the location of
program sites to be visited (noting that research staff conducted two rounds of site visits
to 18 of the 53 program sites—one visit during each of the two years of the study), the
report focuses on a description of the characteristics of eligible individuals and program
participants. The researchers chose the National Agricultural Workers Survey and the
Agricultural Work Force Survey to estimate the characteristics of the population eligible
for MSFW program services. Details about the surveys are briefly discussed in the
study report and their relative strengths and weaknesses are described.

In reviewing survey data about the eligible population, the researchers
determined that eligible individuals represent an extremely disadvantaged population
with very low levels of education, severe English language deficiencies, and primarily
racial and ethnic minority groups. The researchers also point out that the population
group served by MSFW programs has one of the most severe educational and basic
skills deficiencies of any group served in the JTPA system.

Grantee Service Strategies
and Operations

Training Services

The researchers describe the range of services funded under Section 402

al l ocation and percent of mgrants produced a six-cell table.
Prograns were chosen randomy fromw thin each of the six cells.
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MSFW grants and discuss the variations in service emphasis and mix that were

observed in the sampled programs. These are highlighted below.
O The number of participants who received only supportive services actually
exceeded the number who received training and employment services. In
Program Year 1991, for example, 57 percent of all terminees nationally received
only supportive services, while 43 percent received training and employment
services. The researchers point out that the “supportive services only” category
typically consisted of vouchers or in-kind assistance for families who needed
food, transportation, or housing assistance. The amounts of this assistance
were generally quite small (about $50 per family).
O Classroom training and on-the-job training were the main forms of skills
training available to participants. Classroom training generally took the form of
basic skills training or vocational skills training, although there were a few
programs that combined these into an integrated set.
O Basic skills classroom training was generally aimed at improving the language
and mathematics skills of participants, and/or helping them to obtain an
educational credential, usually the General Educational Development (GED)
diploma. Other kinds of basic skills training included Adult Basic Education
classes.
O It was not easy to meet farmworkers’ needs for vocational skills classroom
training. The type of training varied both from State-to-State and within grantee
service areas. Although all grantees could refer participants to existing public
and private training institutions for vocational classroom training, these
institutions were not evenly distributed throughout the country (mostly
concentrated in urban areas).
O On-the-job training offered several advantages for migrant and seasonal
farmworkers. It provided them with immediate income (which many of these
individuals, who were heads of households, needed) and the skills learned had
clear job relevance. It was also well suited to spread-out rural areas because, in

cases where there were few classroom training venues, it was helpful to look to
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employers themselves to provide training to participants who live nearby. In
addition, the MSFW grantees often had more flexibility in matching participants
to on-the-job training positions than in connecting them to appropriate classroom
training. Training could begin whenever there was a job opening, rather than
waiting for the beginning of a semester or school year. Disadvantages of
on-the-job training were also noted. In particular, the skills learned may be
relevant to only one employer (rather than skills that can be applied more broadly
in future jobs). Also, because employers may have little knowledge of how to
train employees, the training may be of low quality.
O The relative emphasis on classroom versus on-the-job training changed over
time. The study report points out that in Program Year 1990, half of the
programs in the sample placed a greater emphasis on classroom training in their
service designs, and half emphasized on-the-job training. In Program Year
1991, however, there was an increase in the number of MSFW programs
emphasizing classroom training. Several factors may have accounted for this
shift, including the Department’s increased emphasis on reaching harder-to-
serve individuals and the desire to provide long-term training services designed
to help participants obtain higher-wage jobs.
O Work experience and tryout employment were used less often by the sample
programs than classroom and on-the-job training. However, for a small portion
of the programs sampled in the study, work experience formed a significant part
of their service design. Four of the 18 programs included in the study enrolled
10 percent or more of their terminees in work experience or tryout employment,
which was above the national median.
O Most of the MSFW program participants received training assistance
(orientation to the world of work, job related counseling and testing, vocational
exploration, or job development and placement).
In addition to describing the range and mix of services provided to participants,
the study report also provides insight into the selection and use of various organizations

and institutions to provide services to program participants. It also presents information
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about the use of non-Section 402 funding and the coordination of other funds to help
migrant and seasonal farmworkers.

Regarding decisions about who would provide services to MSFW patrticipants,
the researchers found that very few of the sampled programs used service providers to
provide administrative or upfront services (e.g., recruitment, assessment, and
counseling). Rather, they generally use their own staff for these functions. The
researchers point out that this differs considerably from the practice of Service Delivery
Areas in the JTPA Title Il program.

Every program in the study sample used existing service providers for training on
a individual-referral basis. That is, program staff would often pay tuition for MSFW
participants to attend existing vocational training in the community. In addition, several
programs had worked with local vocational-technical schools to develop short-term
training courses that met the needs of participants for vocational training (thus, taking
advantage of the existing vocational training infrastructure in their communities).

In investigating the extent to which MSFW grantees supplemented their JTPA
Section 402 grants with other funds, site visit staff collected information about overall
organizational budgets and information about how program funds were spent. The
researchers found that, in six of the 18 sample programs studied, no other resources
beyond the MSFW funding were used to supplement program operations (although
some in-kind resources were used). Eight of the 18 sample programs had a moderate
amount of resources other than the Section 402 grant, representing about 15 percent of
their total budget. Four of the programs had a substantial amount of resources (equal
to 50 percent or more of their overall budgets) to supplement their Section 402 grants.
The sources of these outside funds varied from State to State, with the most common
sources of non-Section 402 funds coming from education and human services
agencies. Most of these additional funds were used to provide supportive services for
MSFW participants while they were in training.

In reviewing how well MSFW programs and activities were coordinated with
programs operated by other agencies, the researchers found that all of the programs

studied engaged in interagency coordination of some kind, primarily in order to enhance
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the resources that they could offer their clients, and, in some cases, in order to
contribute to the improvement of policies and programs for farmworkers across the
State or region. For most of the grantees, coordination was closest and most effective
with other agencies in their “cultural network” (i.e., with agencies whose main mission
was to serve Hispanics or farmworkers). Coordination between the sample programs
and local JTPA Title II-A and 1I-B agencies was generally weak. The researchers also
point out that long-standing relationships with State employment agencies were a key

part of several programs’ coordination activities.

PreTraining Services

Before training can begin or other services can be provided, MSFW programs
must recruit and enroll eligible participants and assess their needs. The research study
report describes the variation in the client mix across the sampled programs and
provides information about targeting decisions that give rise to the variation. The study
also assessed the consistency between targeting, outreach and recruitment strategies,
service capabilities, and client needs.

The researchers found that assessment practices varied among the sampled
programs. In the case of basic skills assessment, the emphasis on formal assessment
varied widely. This variation was attributed to differences in clientele and service
design among the programs. Programs that served a more homogeneous clientele and
that offered limited training options tended to rely less on formal testing. Programs that
used service providers for training tended to test some, but not extensively, preferring to
leave most assessment to the better-trained service provider personnel. Finally,
programs that served a diverse clientele and/or offered a variety of training options
used the greatest amount of formal testing. Overall, programs had reduced the number
of basic skills tests that they administered to clients to an average of one or two.

Other findings related to pre-training services are highlighted below.

O For vocational skills, emphasis on formal assessment had been reduced

significantly. All programs included in the study group conducted informal
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interviews to assess vocational skills and only a few also administered formal
tests.

O All programs in the study group used an employability development plan to
develop, document, and monitor client services, although they varied in the
degree of vocational exploration, service options, and alleviation of barriers
provided to each client. Programs also tended to rely heavily on client input in
determining career goals.

O Availability of service options and attention to performance standards were
cited as reasons for the variation in the amount of support that programs
provided to clients to help them overcome barriers to training. In many
programs, clients with significant barriers tended to be placed in on-the-job
training or directly into jobs. Some program staff noted that this was the case for
clients who lacked the ability, time, or financial resources to remain in classroom
training. The researchers point out that efforts to address these barriers, such
as provision of tailored training and counseling, stipends, and supportive
services are increasing, but more are needed.

O Researchers found an increasing trend toward one-on-one approaches or one-
on-one combined with team approaches to case management. Program staff
found that intense, personal interaction with clients was necessary to keep them
in training. As this trend continued, program managers realized the need for
formally trained staff, and several programs had changed or were contemplating

changing staff qualifications.

Classroom Training

All of the programs in the study group offered some basic skills classroom

training, and, with the exception of one program, all offered some vocational classroom

training.

The researchers examined various aspects of these two forms of training. The

study report provides a description of each type of classroom training, offers information
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about the types of organizations providing the training, discusses the intensity and
duration of instruction, notes the types of clients who received each kind of classroom
training, and briefly discusses the quality of instruction. The report also includes
information about the mix of vocational and basic skills classroom training provided to
MSFW participants.

Basic Skills Classroom Training

The researchers point out that MSFW programs need to ameliorate clients’ basic
skills deficiencies if they are to significantly and permanently improve their ability to
compete in the mainstream labor market. Although all of the sampled programs
considered basic skills upgrading important, the researchers found that the programs’
demonstrated level of commitment to remediation varied considerably.

Several programs used basic skills remediation only to prepare clients for
vocational training, and many more placed a greater emphasis on providing
prevocational training (e.g., English as a Second Language, Adult Basic Education, and
General Educational Development preparation) over providing remediation for its own
sake. Other grantees, however, placed more emphasis on remediation of basic skills
without vocational training, believing that improvement in this area alone could often
improve clients’ employability.

In an effort to meet the needs of harder-to-serve individuals and provide quality
training, the programs studied appeared to struggle to find the right balance between
basic skills remediation and vocational training. Highlights of the review of basic skills
classroom training provided in the study sites are shown below.

O Although a variety of basic skills training was available in many programs,

there were some gaps. Four programs in the study group had no English-as-a-

Second Language training available, and for the remaining programs, it was not

uniformly available at all field offices or for participants who wanted it as a stand-

alone service.

O Another gap was the availability of Adult Basic Education or General

49



Educational Development courses tailored to the farmworker population.
Programs that offered in-house instruction tailored this instruction to the needs of
migrant and seasonal farmworkers. However, when participants were referred to
programs in the community, they seldom found intensive instruction or bilingual
teachers. The researchers suggest that because a significant number of
farmworkers could benefit from both basic and vocational skills instruction, such
tailoring could mean the difference between program completion and dropping
out.

O Skills centers offering integrated training (addressing clients’ needs for both
basic skills remediation and vocational skills training) are one way to meet the
needs of MSFW program participants, although they are not appropriate for all

areas.

Vocational Classroom Training

The researchers point out that although it has the greatest potential to advance
the well-being of farmworkers and their families, vocational classroom training is also
the most difficult and challenging service to provide. The barriers to providing this form
of training are many and hard to overcome. These challenges include low levels of
basic skills among the farmworker population; the lack of providers able to supply
guality training tailored to the target population’s needs; the relative high expense of this
service compared to either basic skills training or on-the-job training, the higher risk in
terms of both cost and placement rates (when compared to on-the-job training as a
vocational training option); the difficulty that clients have supporting themselves during
lengthy training programs; and the need to provide costly relocation assistance to
migrant workers interested in vocational classroom training.

The study report notes that in spite of these barriers, vocational classroom
training provides the best opportunity for farmworkers to find permanent nonagricultural
jobs that will improve their socioeconomic position. Highlights of the review of this form
of training are listed below.
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O It is difficult to provide vocational classroom to the farmworker population.
While the researchers found that the quality of vocational classroom training was
quite high, it was not available and accessible to many MSFW program
participants.

O The availability of different types of vocational classroom training varied. For
instance, within service areas, rural areas were less well served than urban
areas, and in-house programs, while very accessible to those with poor basic
skills, offered training in only a limited number of occupational areas.

O While programs that served many better-educated, literate seasonal workers
with vocational classroom training were appropriate, the cost of such training
may have limited the amount of funds available for basic skills instruction for
migrant farmers with limited English-speaking ability.

O The researchers suggest that a greater emphasis should be placed on
increasing the availability of vocational classroom training when making planning

decisions.

Relationships Between Vocational
and Basic Skills Classroom Training

Because the need of farmworkers for both basic skills and vocational skills
training is an issue that cuts across both major sections of the study report, the
researchers examined ways in which the sampled programs addressed both of these
needs. In identifying the appropriate mix of basic and vocational skills required to help
migrant and seasonal farmworkers, the researchers suggest that programs should: (1)
tailor basic skills training and vocational classroom training classes to the specific
needs of farmworkers; and (2) integrate basic skills training and vocational classroom
training in the training and curricula available to farmworkers. Table 16 shows the
distribution of the sample programs studied with respect to the level in which programs

are integrated and tailored to the specific needs of farmworkers.
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Table 16. Format of Classroom Training in the Sample Programs

Basic Skills Training Basic Skills Training Neither Basic

Level and Vocational Tailored, Vocational Skills Training

of Classroom Training Classroom Training Nor Vocational

Integration Tailored Not Tailored Classroom Training

Tailored
Fully integrated ............. 4 -- -
Partially integrated .......... -- 2 1
Notintegrated .............. -- 7 4

Source: Evaluation of the JTPA Title IV Migrant and Seasonal Farmworker Program.

The researchers point out that tailoring classes to the farmworker population is a
particularly important factor in providing quality classroom training, and that key
features of this tailoring include: instructors who are bilingual and/or familiar with the
cultural experiences of farmworkers, class schedules compressed into short time
periods in response to farmworkers’ urgent need to begin full-time jobs, and curricula

matched to farmworkers’ skill levels.

The study also suggests that integration of basic skills and vocational skills
training is an important factor in providing quality training, and there are two dimensions
regarding this integration. The first is the integration of training packages, in which
clients are given the opportunity to pursue both basic skills training and vocational
classroom training, either concurrently or consecutively, rather than being tracked into
one or the other. The second dimension relates to the actual curriculum content. An
integrated English-as-a Second Language class, for example, might use exercises

based on vocabulary and situations specific to occupations for which participants were
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being trained. Classes integrated on this dimension usually involved concurrent basic

skills and vocational training.

In looking at the relationships between vocational and basic skills classroom
training, the study report describes the MSFW programs in terms of those that: (1)
operated tailored and integrated basic and vocational training; (2) operated partially
integrated programs; (3) operated nonintegrated programs with tailored basic skills
training; and (4) operated programs with no integration and no tailoring. The
researches concluded that although most programs will be unable to achieve both
tailoring and integration, some degree of either tailoring or integration can, and should

be, achieved in most programs.

On-The-Job Training

On-the-job training (OJT) is an alternative to vocational classroom training that
offers the advantage of providing immediate income to participants. It is also job
relevant and uses an active (“learning by doing”) approach. Participants immediately

apply their newly learned skills to the job.

The researchers point out that to be effective, the match of participants to
employers must be carefully conducted so that participants receive training in new
skills. In addition, quality training must be provided, and the skills that employers
provide should be transferable to other occupational contexts. Furthermore, OJT
should provide participants with access to jobs that they would not have obtained

otherwise.

The study report describes how the programs studied delivered OJT services,
offers an evaluation of the quality of training provided through OJT, and identifies

factors that enhance OJT quality. Highlights of the OJT investigation, are shown below.
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O The responsiveness of OJT matched to the participants’ skills and needs
varied considerably across the 56 OJT positions reviewed.

O Ten OJTs were highly responsive to participants’ needs and provided wages
of more than $5 per hour with benefits. In addition, in most instances,
participants had multiple, often serious barriers to employment and were
provided with additional training prior to or concurrent with OJT to alleviate those
barriers.

O Nine OJTs were also responsive to participants’ needs, offering wages with
benefits to participants with low skills and little nonagricultural work experience.
They were of appropriate duration to impart the skills that participants needed
which were also transferable from one occupation to the next. The jobs were
stable and promoted long-term employment.

O In 17 cases, OJTs were marginally responsive. Although the positions
typically provided participants with immediate employment, they were not
necessarily responsive to all of their needs. Wages tended to be low, and none
provided benefits. The skills imparted in these OJTs were often low, and some
participants with severe basic skills deficiencies received no remediation.

O Twenty OJTs were inappropriate. The positions were largely unresponsive to
participants’ needs. They included eight OJTs in which participants were laid off
during or shortly after permanent job placement.

O While no specific program characteristics were exclusively identified as
promoting OJT responsiveness, some general trends were observed. For
example, many of the marginal and unresponsive OJTs occurred at programs
that placed a high emphasis on OJT in their service design. In addition, most of
the OJTs provided through group OJT contracts were also marginal or
unresponsive. These two trends underscore the importance of providing
appropriate matches between participants and employers and the need for
greater monitoring and oversight of OJT conducted through group arrangements

or with employers used repeatedly for OJT.
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Supportive Services

The study report notes that MSFW programs offer two types of supportive
services: (1) support for training (which includes both training-related supportive
services (TRSS) and stipends for training; and (2) supportive services only (SSO).
These two components have similar service content but different target populations and

purposes.

The researchers found that a barrier to successful completion of training for
many farmworkers is their inability to meet basic needs for food, shelter, medical care,
and transportation while in training. All of the programs studied made an effort to
provide a variety of stipends and training-related supportive services, or referred clients
elsewhere for these services. Regarding the provision of supportive services only, the
researchers suggest that this component is used to respond to the most severe needs
of clients who were not willing or able to participate in training. They note that this is a
logical role for programs to play because of their unique accessibility to migrant and
seasonal farmworkers, who have few, if any, other sources of support in times of
emergency. However, unlike support for training, the SSO component was not linked to
employment and training, and had no clearly defined goals other than to temporarily

alleviate hardship in order to allow farmworkers to continue in agricultural employment.

The report provides insight into these two types of services by providing an
overall discussion of support provided for training, reviewing eligibility for and types of
training, discussing funding of support for training, describing how training-related
supportive services were assessed, reviewing eligibility for and types of supportive
services only, providing information about the extent to which programs emphasized
integration of supportive services only, and discussing the role of supportive services
only in MSFW programs. Highlights of the review of supportive services, are shown

below.
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O Programs vary in their use of non-Section 402 funds. In some programs, non-
Section 402 funds are a significant source of funding for both kinds of supportive
services, but are used in large part as a substitute rather than a supplement to
Section 402 supportive service funds, thus freeing Section 402 funds for training.
O Although SSO is not immediately related to the programs’ employment and
training mission, it provides humanitarian aid that is valuable. Both SSO and
support for training can contribute to employment and training goals in different
ways. SSO can enhance outreach to hard-to-serve migrants who might benefit
from training in the future, and training-related supportive services and stipends
can make it possible for these and other workers to actually enroll in and
complete intensive classroom training.

O Given the limited resources available, it is important that all types of supportive
services and stipends be carefully targeted and efficiently delivered to ensure
that they serve those most in need and are integrated with larger program goals

and priorities.
Placement Services and Outcomes

The study report presents information about the placement services provided to
participants. It then discusses outcomes experienced by MSFW participants, drawing
on both qualitative site visit data as well as several quantitative data sources developed

for the study.™

Placement Services

B3These quantitative data sources were a client-level database from nine of the
programs visited for the study and information obtained through case file reviews at all
18 programs visited.
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Job placement services can be divided into two groups: indirect placements,
which provide services for clients who have completed training programs, and direct
placements, which provide services to clients who are “job ready,” and thus do not need

additional services.

Indirect Placements. Two approaches for indirect placements were used in the
study sites. In one approach, the goal was simply to match the client with an employer;

in the other, the client developed job search skills as part of the job placement process.

All of the programs studied provided one-on-one job placement counseling for
those who completed a training program. In half of the programs, counseling consisted
mainly of the counselor providing job leads to the client and, when needed, advice on
personal grooming, job protocols, and resume writing. In these programs, the
counseling was oriented towards getting a specific job. In two of these programs,
clients in classroom training were placed in jobs by the classroom training service
provider. In the remaining half of the programs, in addition to one-on-one counseling,
clients received job search skills training. Four of the programs featured special
sessions or workshops that focused on job search skills. Other programs incorporated

job related skills into their in-house classroom training curricula.

The researchers found that even after training, clients often had lower levels of
qualifications than other workers. Therefore, job developers usually focused on

obtaining entry-level jobs for program participants.

Direct Placements. The sample programs varied in their emphasis on direct
placements. Six programs, rarely, if ever, placed participants directly (in most cases,
job-ready clients were referred to local Job Service offices). Five programs did not
promote direct placements (although they claimed that five to 15 percent of their

placements were direct). Seven programs claimed that a substantial proportion (15-33
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percent) of their placements were direct. In these programs, “training assistance only”

was perceived as an important service component.

The researchers also found that followup practices for both indirect and direct
placements services varied. Some program operators viewed followup initiatives after
job placement as purely an administrative matter which was necessary to collect
information for reporting purposes. Others used followup contacts to provide additional
services to participants.

Services Received and Outcomes

Noting that a national client-level data base had not yet been developed for
MSFW programs, information about the types of clients receiving various services, the
kinds of outcomes achieved by various types of clients, and the effect on outcomes of
various services was obtained by reviewing data from nine of the 18 sample programs

in the study (for a total of 4,426 individual cases of Program Year 1991 terminees).

The study report provides information about the characteristics of clients who
terminated after receiving different types of service. Some highlights this section are
noted below:

O Women were more likely to receive classroom training than on-the-job training,

while men were more evenly divided between the two services.

O A substantial portion of men (40 percent) obtained classroom training.

O Migrant farmworkers were more likely to receive classroom training than

seasonal farmworkers (probably due to their increased need for language

training).

O The vast majority of participants who were students received classroom

training, while more high school graduates received work experience.

O Blacks and other nonwhite minorities had higher-than-average participation in
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work experience and training assistance, and were least likely to receive on-the-
job training. (This was probably because blacks and other minorities were not
evenly distributed through the research sample.)

O Hispanic terminees were more likely to receive OJT than any other group.

O The younger the participants, the more likely they were to receive classroom
training.

O Participants with limited English-speaking ability were about as likely to receive
classroom training as those without limitations.

O Fifty-nine percent of the clients were placed in a job and 17 percent obtained
an employability enhancement. The 24 percent who received another
termination were most likely individuals who dropped out of training.

O Males were more likely to obtain a job than females.

O Seasonal workers were more likely to obtain a job than migrants.

O Among ethnic groups, whites were the most likely to be employed and blacks
the least likely. Hispanic participants had the highest employability
enhancement rate, most likely reflecting their higher participation in language
training, and the lowest negative termination rate.

O Participants of prime working age (22-44) were the group most likely to be
employed at termination.

O Regarding wages at termination, males received a higher average hourly wage
than females ($5.30 versus $4.95). White males received the highest average
wage among males ($5.87) and Hispanic males received the lowest ($5.15).
Among females, Hispanic women received the lowest wage ($4.78), and a few
“other” minority females received the highest ($6.45).

O Seasonal workers averaged about $.40 more per hour than migrants and high
school graduates made more than high school dropouts ($5.37 versus $5.09).

O Terminees from on-the-job training were more likely to be employed at
termination, although they earned a lower average wage.

O Terminees from on-the-job training were more likely to retain their jobs at
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followup and were more likely to have benefits.

The researchers also used multiple regression equations to examine the
relationship between services and outcomes, while holding client characteristics
constant. Their analysis provided information about the likelihood of placement and

wage levels for various client characteristics and services received.

The study also investigated the impact of employability enhancements (entered
non-Section 402 training, returned to full-time school, completed an additional level of
education, completed worksite training objectives, or obtained a basic skills or
occupational skills proficiency) on program design and reviewed the characteristics of
clients who received various employability enhancements. Table 17 summarizes the

type of enhancement obtained, by client characteristics.

Factors Influencing Program
Design and Outcomes

The study report reviews several ways in which Federal policies, State and local
level factors, and program resources shaped service design, the operation of classroom
training and on-the-job training, coordination and resource leveraging, and the use of

supportive services.

Among the Federal policies and practices examined were the effect of
performance standards, eligibility guidelines, cost category and funding limits, the
Immigration Reform and Control Act of 1986, and the provision of technical assistance

from the Federal Government.
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Table 17. Type of Enhancement by Client Characteristics
(Percent)

Entered Non- Returned Completed Completed Basic Skills/

Characteristic Section 402 to Level of Worksite Occupational
Training School Education Objectives  Skills Pro-
ficiency

Total ............... 3 11 13 22 52
Female ............... 3 11 13 21 53
Male ................. 3 13 16 28 40
Migrant ............... 1 20 9 19 51
Seasonal Farmworker . ... 4 5 15 24 52
Dropouts .............. 1 3 12 20 64
Students .............. 0 83 1 1 16
Graduates ............. 5 1 17 30 47
White ................ 5 1 27 21 47
Black . ................ 4 6 20 32 38
Hispanic .............. 2 15 8 17 59
Other................. 2 0 13 42 43
Under 16 yearsold ...... 0 93 0 4 4
16-21yearsold ......... 4 23 19 15 39
22-44 yearsold ......... 2 2 12 31 53
45yearsoldandover .... 1 0 3 30 66
Limited English ... ...... 1 3 3 17 77
Not Limited English . . . ... 3 13 17 24 43

Source: Evaluation of the JTPA Title IV Migrant and Seasonal Farmworker Program.
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State and local environmental factors reviewed included the effects of the
agricultural context (i.e., the number and characteristics of farmworkers and the
duration and timing of periods of peak demand for farm labor, variations in race, ethnic
origin, and participant characteristics throughout various geographical areas, limited
English-speaking ability, etc.), and the effects of the nonagricultural context (i.e.,
cyclical economic factors, population density, urban versus. rural concentration of
clients, and the extent and type of training providers and nonagricultural employers in
MSFW service areas). The review of the effect of program resources included the size
of the Section 402 allocation across programs studied, and multistate versus single-
State grantees. Some findings based on the investigation of the above factors are
noted below.

O Although it was difficult to disentangle specific effects of Federal policies in

designating grantees and allocation levels, all programs admitted that funds met

only a fraction of the need. The overall funding level was usually felt as more of

a constraint than limitations of various cost categories.

O State and local environments influenced program service designs and

operations, often in ways that were difficult to predict. Client characteristics

varied from region to region and within regions (and sometimes within service
areas). Client flows could be disrupted by unexpected events such as natural
disasters or shifts in weather patterns. Programs in different areas also
operated in different social and economic environments, which influenced the
kinds of programs they designed, the training available, and the eventual
outcomes for their clients.

O Because programs operate in different environments, no one program design

Is appropriate for the country as a whole. Thoughtful planning that considers

and addresses the needs of the particular eligible population in light of the

constraints of the social and economic environment is needed.
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Recommendations

The study report presents a number of recommendations for actions that could
be taken at the local and Federal levels to further improve the MSFW program. These
recommendations are summarized below.

O MSFW program resources for employment and training services should be

further focused on the hard-to-serve.

O Programs should institute specialized recruitment techniques to reach migrant

and hard-to-serve seasonal farmworkers.

O Programs should use their supportive services-only components as

recruitment devices for employment and training services.

O Programs should offer a range of basic skills training, preferably in-house or

otherwise tailored.

O Programs should make available vocational classroom training that is tailored

to the needs of farmworkers.

O Programs should improve their on-the-job training practices by more carefully

matching clients to available positions, ensuring that reimbursements are used

for extraordinary training costs, and monitoring better the quality of training.

O The Department of Labor should consider raising or eliminating the current 15

percent cost limit on supportive services only, thus giving programs more

freedom to respond to fluctuating needs. It should also consider whether full-
fledged eligibility determination, including documentation of work history and
income, is necessary for services with low value (e.g., under $50).

O Programs should reserve the bulk of supportive services-only funds for

migrants away from their homes, and emphasize connections to existing

community resources for seasonal workers.

O Support for training should be sufficient to allow MSFW clients to maintain

themselves through training.
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O Programs that contract with providers for services should increase their
oversight to ensure that the needs of farmworkers are being met.

O Programs should examine their staff qualifications to determine whether the
needs of farmworkers are being met. The Department should continue to
encourage and support capacity-building activities that improve the qualifications
of existing staff.

O Departmental capacity building and technical assistance efforts should be
expanded to enhance the quality of all facets of the Section 402 program design
and operations.

O Further clarification needs to be provided to MSFW programs about the
purposes of employability enhancements.

O The Department of Labor should provide further clarification about whether it
will monitor programs based on the performance relative to standards or relative
to their plans.

O A system whereby eligibility determination can be transferred across Section

402 programs should be facilitated by the Department of Labor.

JOB TRAINING FOR THE HOMELESS

Overview

A study conducted by the Urban Institute estimated that more than one million
individuals were homeless in the United States at some time during 1987, and that their
number grew rapidly between 1983 and 1987." Several factors are contributing to
changes in the size and characteristics of the homeless population. These include:

economic restructuring, which has led to job loss and changing skill requirements; a

14M. Burt and B. Cohen, America’s Homeless: Number, Characteristics, and
Programs that Serve Them (Washington, D.C.: Urban Institute, July 1989).
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lack of affordable housing; more restrictive eligibility requirements for welfare and
disability benefits; the deinstitutionalization and lack of mental health care services for

mentally ill persons; and the recent economic recession.

In response to the increase in the number of homeless people throughout the
Nation, Congress enacted the McKinney Homeless Assistance Act (Public Law 100-77)
in 1987. The legislation provides for emergency shelter, food, health care, mental
health care, housing, education, job training, and other community services for the
nation’s homeless. Section 731 of the McKinney Act authorized the Job Training for the
Homeless Demonstration Program (JTHDP). Under this Section, the Department of
Labor was authorized to plan, implement, and evaluate a job training demonstration
program for homeless individuals.”® The demonstration was designed to provide

information and direction for future training efforts for homeless people.

Two supporting goals were to: (1) gain information on how to provide effective
employment and training services for homeless individuals; and (2) learn how States,
local public agencies, private nonprofit organizations, and private businesses can
develop effective systems of coordination to address the causes of homelessness and

meet the needs of these individuals.

A study of JTHDP, which assessed its ability to provide effective employment
and training services to this target population, revealed that it is feasible to establish
programs at the local level to serve a significant minority of the homeless population,
although these programs must offer a wide array of services and form linkages with

other service providers.*®

15Recent information about the Job Training for the Homeless Demonstration
Program is presented in Chapter 1 of this volume.

8John W. Trutko et al., Employment and Training For America’s Homeless:
Report on the Job Training for the Homeless Demonstration Program (Washington,
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The study report presents an overview of JTHDP’s history; provides information
about participant characteristics (including a description of key subpopulations served
by the program and a comparisons between the JTHDP participant population and the
JTPA population); discusses program design and implementation efforts as well as
services provided and service coordination; presents program and participant
outcomes; and offers several findings, conclusions, and implications. It also contains a

lengthy appendix which includes synopses of JTHDP projects.

Program Background

The study report notes that JTHDP is the first comprehensive nationwide
Federal program specifically designed to train homeless individuals and place them in
jobs. Local projects, which received funds directly from the Department of Labor, may
serve the full spectrum of the homeless population or emphasize assistance to
subgroups within the general homeless population, such as supported work for mentally

ill persons, families with children, single men, single women, or youth.

Grantees were encouraged to collaborate with other Federal, State, and local
programs serving homeless individuals. Although projects were given wide latitude in
how to structure their service delivery, they were required to provide or arrange for the
following services:

O Outreach, intake, and enroliment;

O Case management and counseling;

O Assessment and employability development planning;

O Necessary alcohol and other drug abuse assessment and counseling with

D.C.: James Bell Associates, Inc., 1994).
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referral as appropriate to outpatient and/or inpatient treatment;

O Other supportive services (e.g., child care, transportation, mental health
assessment/counseling/referral to treatment, other health care services,
motivational skills training, and life skills training);

O Job training services, including remedial education and basic skills/literacy
instruction; job search assistance and job preparatory training; job counseling;
vocational and occupational skills training; work experience; and on-the-job
training;

O Job development and placement services;

O Postplacement followup and support services (e.g., additional job placement
services, training after placement, self-help support groups, and mentoring); and
O Housing services (e.g., emergency housing assistance, assessment of
housing needs, referrals to appropriate housing alternatives, and development of

strategies to address gaps in the supply of housing for participants).

Although the projects differed in their approach to providing services for the
homeless, a generalized “logic model” was developed in 1989 to help local project
operators and those responsible for monitoring and evaluating project implementation
and outcomes. As Chart 10 illustrates, the logic model incorporates: (1) a “traditional”
sequence of employment and training services; (2) a wide range of supportive services;
and (3) case management which ties services to participant needs.

JTHDP was implemented in three phases. Beginning in September 1988, the
Department of Labor awarded a total of $7.7 million to 32 local grantees to begin the
demonstration, test its feasibility, help shape the direction of its subsequent phases,
and develop a methodology for program evaluation. This “exploratory” phase lasted 12
months (September 1988 through August 1989)."

7For findings from an evaluation of the exploratory phase, see Lawrence N.
Bailis, Margaret Blasinsky, Stephanie Chesnutt, and Mark Tecco, Job Training for the
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Two phases followed, which are termed “Phase I” and “Phase 1I” by the
researchers. Phase | was an extension of the exploratory phase from September 1989
through April 1991. During this period, the Department provided $17 million to fund 45
projects. These projects were selected through a competition from nearly 300
candidate sites (15 of these projects had been funded under the exploratory phase).
Phase Il was the result of an initiative (implemented in May 1991) to place greater
emphasis on enrolling adults, provide comprehensive supportive services, increase job
placement and retention, and provide transitional housing during training and

permanent housing after job placement.

Table 18 provides an overview of JTHDP implementation experience and

outcomes, by phase.

Homeless: Report on Demonstration’s First Year (Rockville, Md.: R.O.W. Sciences,
Inc., 1991). Highlights of this first-year study can be found in the 1994 edition of the
Training and Employment Report of the Secretary of Labor.
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Table 18. Overview of JTHDP Implementation Experience

and Outcomes, by Phase

Characteristic/ Exploratory Phase | Phase Il Total
Outcome
Duration ........... Sept. 1988- Sept. 1989- May 1991- Sept 1988-
Aug. 1989 April 1991 April 1992  April 1992

Funding (in millions) ........ $7.7 $17.0 $8.5 $33.2
Projectsites ................ 32 45 20 62
Number of participants .. ... 7,396 13,920 6,740 28,056
Number trained .......... 4,600 10,629 4,980 20,209
Number placed in
employment . ............ 2,435 4,676 2,351 9,462
Number of housing
upgrades . .............. 1,993 4,935 2,847 9,775
Percent of participants
placedinjobs............. 33% 34% 35% 34%
Percent of participants
placed in jobs who were
employed at 13 weeks ... ... 40% 43% 53% 44%

Note: There were 62 sites that participated during part or all of the three phases.
During Phase I, 15 of 32 exploratory sites were re-funded. In Phase II, 20 of the Phase
| sites were refunded. The Tucson Indian Center was added as a grantee in
September 1991 (bringing the total number of JTHDP sites to 63); however, it was not
included in the analysis because results from the first year of operation were not yet

available.

Source: Quarterly reports submitted to the Department of Labor's Employment and
Training Administration by JTHDP sites as reported in Employment and Training For
America’s Homeless: Report on the Job Training for the Homeless Demonstration

Program.
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The study report provides a State-by-State listing of JTHDP projects funded
during Phase | and Phase II.

Participant Characteristics

JTHDP was designed to respond to the diversity of the homeless population by
serving a wide spectrum of homeless individuals. A few sites targeted services to
homeless individuals with mental illness or chemical dependency. Some sites also

targeted battered women or families.

Combining statistical information from Phase | and Phase I, the research report
provides an overview of the basic characteristics of JTHDP participants, including their
demographic characteristics, education and employment histories, reasons for
homelessness, and housing situation prior to JTHDP participation. Characteristics of
several homeless subgroups are also provided, along with a comparison of JTHDP
participant characteristics with the general homeless population, and with the Job
Training Partnership Act Title 1I-A participants.'® Highlights of this analysis follow.

O Participants ranged in age from 14 to 79; the average age was 32. Fifty-one

percent were between 22 and 34 years of age, and 36 percent were between 35

and 54 years of age.

O Sixty-five percent were male and 35 percent were female. The higher

proportion of males reflected the generally higher proportion of men within the

18The analyses were based on participant-based data collected by JTHDP sites
and entered into a management information system. JTHDP sites participated in this
system voluntarily. Data were available on 71 percent of the 20,660 participants served
during Phase | and Phase II.
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homeless population in the United States and the greater availability of income
support for women with children through the Aid to Families with Dependent
Children program.

O Fifty-two percent of the participants were black; 38 percent were white. Other
racial and ethnic groups included persons of Hispanic origin (seven percent),
American Indians and Alaskan Natives (two percent), and Asian/Pacific
Islanders (less than one percent).

O Sixty-one percent of the participants were single and never married at the time
they entered the program; only about 10 percent were married. About 40
percent had dependent children.

O Sixty-four percent had completed high school, and 22 percent had completed
one or more years of college.

O Almost all participants (99 percent) had been employed at some time prior to
their entrance into the program, although only 11 percent were employed at the
time of intake.

O Two-thirds of the participants had no public- or private-sector health insurance;
about 30 percent received health insurance through government-sponsored
programs.

O Half of the participants spent the night before they applied for services in a
shelter, and nine percent were living on the street (about 20 percent indicated
they had stayed with a friend or relative, and 13 percent lived in transitional
housing® facilities). Most of the participants had recently become homeless
prior to entry, although 27 percent had been homeless for more than six months,
and four percent had been homeless for more than four years prior to program

entry.

¥Transitional housing is short-term housing for homeless persons (including

halfway houses for recovering alcoholics, chemically dependent individuals, and/or ex-
offenders) that permits limited length of residency (usually up to 24 months) or housing
(including halfway houses) for the mentally, emotionally, or physically disabled that
includes supportive services, some degree of supervision, and subsidized rent.
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O When asked to identify factors that contributed to their homelessness, 53
percent noted job loss or lack of work, 38 percent were unable to pay rent, 28
percent lacked affordable housing, and 15 percent had been evicted. Also,
fourteen percent cited personal crises, including divorce or termination of a
personal relationship; seven percent noted other disabling conditions including
mental illness; and four percent noted a physical disability as the reason for their
homelessness. Other problems, including family iliness (three percent),
termination of public assistance (four percent), loss of housing due to sale or
conversion (two percent), or runaway/transient, (one percent) were also cited.?
O About 11 percent of the participants were identified as being mentally ill.

O The largest identifiable participant subgroup, unmarried males, accounted for
59 percent of the participants. Of these, 28 percent were veterans, about one-
fourth had children, 24 percent received State or local general assistance, and
74 percent lacked health insurance.

O About one-fourth of the participants were part of an entire family that was
homeless. Seventy-four percent of these individuals were under 35 years of age

and 82 percent were female.

Because it is difficult to estimate the size and composition of the Nation’s

homeless population, the researchers developed a national probability-based sample of

1,704 homeless adults who used either soup kitchens or shelters in cities with

populations of 100,000 or more during a seven-day period to identify differences

between the characteristics of the individuals who were served through the program

and the homeless population in general. Substantial differences were found. Although

men constituted a majority of both groups (81 percent of the shelter and meal program

users were men compared to 65 percent of JTHDP participants), program participants

were generally younger, somewhat more likely to be black, and better educated. In

20Categories are not mutually exclusive. Because participants may cite several

reasons for their homelessness, percentages do not add to 100 percent.
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addition, users of soup kitchens and shelters in the sample had been homeless an
average of 39 months (with 21 percent having been homeless for less than four
months). Participants in JTHDP, on the other hand, had been homeless for an average
of only nine months, with 61 percent having been homeless less than four months.

In comparing the characteristics of the JTHDP population with adult JTPA
participants, the researchers found that their characteristics were much more like those
of the homeless individuals served under JTPA rather than the characteristics of the

general homeless population.

Program Design, Implementation,
Services, and Coordination

Programs that serve the homeless often face individuals with multiple barriers to
attaining economic self-sufficiency. Service mix and delivery strategies, the sequence
of training, and coordination with other service providers, are important aspects of
program design and implementation for this population group. The research report
describes and assesses services and coordination strategies employed by the JTHDP
sites to meet the diverse employment and training needs of homeless individuals.

In the area of program design, the report notes that JTHDP grantees
represented a wide range of organizations, including JTPA Service Delivery Areas,
mental health organizations, shelters, agencies operated under city governments,
community action committees, and education agencies. These organizations used a
variety of approaches in their attempt to help homeless individuals attain economic self-
sufficiency. Although numerous approaches were found in the investigation of the
various program sites, certain design elements were common to most Phase | and
Phase Il projects. These were:

O Extensive case management (a client-centered, goal-oriented process for
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assessing clients’ service needs and helping them to obtain those services by
promoting participant self-sufficiency, self-determination, and guided self-help),
as the means through which program services were tailored to meet individual
client needs;

O Availability of remedial and basic skills training;

O Provision of vocational/occupational skills training;

O Availability of a wide variety of supportive services;

O Provision of placement and post-placement services, with a growing emphasis
on post-placement services as a key to job retention, housing retention, and
long-term stability;

O Availability of shelter placements, transitional housing placements, and
assistance in securing permanent housing, with increasingly formal housing
linkages during Phase II; and

O Extensive coordination with community agencies—sometimes on an agency-
by-agency basis and sometimes through coordinated, community-wide systems
of linkages—with an increasing tendency toward the latter approach in Phase I

sites.

The researchers also point out that several sites modified their programs as they

gained experience in serving homeless individuals. Examples of these changes

included more systematic outreach strategies (e.g., regularly scheduled visits to

shelters and referrals from other homeless-serving agencies), the use of more reliable

and valid assessment tools and practices (especially as they relate to mental health and

chemical dependence problems), and a shift from sequential service delivery systems

to systems that were more tailored to participant needs.

In the area of program services, the research report points out that in addition to

basic training and employment activities, JTHDP sites supplemented their services to

include case management, housing services, and supportive services. The study report

provides findings in six key areas related to program services: (1) initial services
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(outreach, intake, and assessment); (2) case management; (3) education and training
services; (4) job development, placement, and postplacement services; (5) housing
services; and (6) supportive services. Highlights of each of these areas are provided

below.

Initial Services

Traditional outreach efforts (recruiting interested persons, identifying appropriate
clients, and assessing training and service needs) were challenging because of the
transiency of homeless people and their often tenuous ties with community agencies.
Approaches used to find this special population group included word of mouth, posters,
weekly trips to soup kitchens and shelters, and linkages with halfway houses. As
programs became more established, they developed more extensive referral networks
with homeless-serving agencies. As programs matured, many reported deemphasizing
individual client outreach in favor of outreach activities aimed at agencies that had

frequent contact with homeless people.

All sites used a standardized intake process, and most used some form of
standardized assessment procedure which usually included tests of vocational aptitude
or preference, education and basic skill levels, and mental or physical health. By Phase
I, at least half of the sites had intensified their assessment of drug and alcohol use
through interviews, meetings with substance abuse counselors, and/or formal

assessment instruments.

Case Management

All 20 Phase Il sites and all but one of the 45 Phase | sites used some form of

case management, although local definitions of case management varied widely.
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There was general agreement that case management systems hinged upon
participants having a single case plan (Employability Development Plan) and that trust-
building and coordination among involved staff and agencies were critical when
participants had more than one case manager. By Phase Il, in most sites, case
managers were maintaining regular contact with their participants at least weekly or bi-
weekly. The average caseload during Phase Il ranged from 15 to 30 active cases per

manager.

Education and Training Services

Although all sites provided remedial education and basic skills/literacy training,
relatively few participants expressed a preference for such training. Most of the
participants were interested in moving as quickly as possible to secure a job. Sites
used a combination of direct service and referral to make educational services more
available, and some sites made educational services a prerequisite for skills training

and encouraged all high school dropouts to obtain their General Equivalency Degree.

The most frequently requested and used training services were job search
assistance, job preparatory training, and job counseling. Vocational and occupational
skills training included both short- and longer-term training and typically incorporated
classroom and “hands-on” training. Program participants usually preferred short-term

training.

Work experience was used by eight of the Phase 1l sites, most often for special
population subgroups such as participants recovering from substance abuse and

mental illness.

Job Development, Placement,
and Postplacement
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Almost half of the Phase II sites designated one or more staff members to work
primarily on job development and placement, and encouraged participants who had
obtained jobs, upon termination from the program, to attend postplacement support
groups. Some Phase Il sites directed their efforts toward identifying higher quality job
placements as a way to increase retention, while other sites continued their financial
support services for participants who began working or tied housing upgrades to

continued employment of postprogram participants.

In 15 of the Phase Il sites, case managers or job counselors maintained contact

with employed participants periodically for 13 weeks after they were placed in jobs.

Housing Services

Housing services provided by the JTHDP sites included operating shelters,
transitional housing, or group homes; referrals to providers of such housing; housing
counseling and home management skills training; financial assistance with move-in
expenses or rent; mediation with landlords; and involvement in affordable housing

development within local communities.

Phase Il programs placed a much greater emphasis on housing services than
did Phase | programs (to some extent, this was because of a greater emphasis placed
on this service by the Department of Labor). Encouraged by a memorandum of
understanding between the Department of Labor and the Department of Housing and
Urban Development (HUD), eight Phase Il sites developed formal agreements, and
eight others developed informal agreements with their local HUD offices to help provide

housing for program participants.
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Phase Il was also characterized by an increase in the number of sites that hired
housing coordinators or arranged for housing expertise to be available to case

managers and participants.

Supportive Services

Providing homeless individuals with quality training and employment services
required the provision of a flexible array of supportive services. These services were
provided not only through the use of JTHDP funds, but through other Federal or private
funds as well. Sites also used cooperative agreements, referral networks, and other

strategies to meet participant needs.

Transportation was the most commonly provided support service. In addition,
over three-quarters of the projects in both phases offered training or counseling aimed
at increasing participant self-esteem, chemical dependence counseling or treatment,
and health care. During both phases, about three-fourths of the sites provided clothing,
and about half provided tools, work equipment, and special work clothing. About 60

percent offered hygiene products and services.

About 70 percent of the sites in both phases offered or arranged for child care.
Some sites made available other supportive services such as mental health counseling,
telephone services or voice mail, help in obtaining drivers’ licenses and other
identification, and vocational rehabilitation services. Most sites provided some degree

of life skills training, often emphasizing money management.

Coordination and Linkages

The research report discusses the importance of coordination and linkages
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among various programs that can help homeless individuals, describes the scope and

characteristics of JTHDP linkages, and reviews the barriers to service coordination that

occurred in some program sites. Highlights of the findings are noted below.
O The Department of Labor requirement that sites establish housing intervention
strategies strengthened housing linkages for some of the projects that were
operated by job training agencies. (A number of projects had discerned this
need early on and moved to develop them in Phase I.)
O Although there was great variety among the sites in the intensity and types of
services provided through linkages with other organizations, all Phase | and
Phase Il sites established linkages. In both phases of the program, the most
common types of services provided through linkages with other agencies were
supportive services and housing. About 90 percent of the sites during both
phases provided some training services through linkages with other service
providers. At least 11 of these arrangements involved Private Industry Councils
or the JTPA Service Delivery Area.
O Barriers to service coordination generally involved legal requirements,
administrative arrangements, and other factors such as “turf” or personality
issues. Administrative barriers included difficulty in working with staff from other
agencies, local implications of the Department of Labor/Housing and Urban
Development memorandum of understanding (some housing agencies were not
aware of the document and some were not able to negotiate agreements with
JTHDP grantees because of federal and local requirements that gave priority to
specific groups of homeless individuals), the amount of time required to plan and
implement coordination, high staff turnover, and lack of political support from

local elected officials and other community leaders.

Program and Participant
Outcomes

The study report analyzes program outcomes based on aggregate site-level
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data, and provides a more in-depth analysis of outcomes based on participant-level
data (analyzing outcomes by type of client and type of obstacles faced in gaining

employment).

Site-Level Analysis

Over the two and a half year period of Phases | and I, the program served
20,660 homeless individuals.?* As Chart 11 shows, of those served, 76 percent (15,609
participants) received at least one training service??; 34 percent (7,027 participants)
obtained jobs; and 38 percent (7,782 participants) obtained upgraded housing. Of the
7,027 participants who obtained employment, 46 percent (3,232 participants) were still

employed 13 weeks after their initial job placement.

Participants who received training services received an average of about nine

weeks of these services during both phases.

The average hourly wage at placement was $5.09 for the two phases combined.

Three occupational categories accounted for 70 percent of job placements

21Because grantees collected limited participant-level data during the exploratory
phase, only Phase | and Il data were analyzed in the research report. Outcomes from
the exploratory phase can be found in Job Training for Homeless: Report on
Demonstration’s First Year, which is summarized in the 1994 edition of the Training and
Employment Report of the Secretary of Labor.

22The remaining 24 percent did not receive training services, but did receive
support, placement/postplacement, housing, and/or information and referral services.
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during Phases | and II: service workers (37 percent); laborer positions? (21 percent);
and office/clerical positions (13 percent). Most of these positions required low sKill
levels. Of the remaining six occupational categories, two—operatives (e.g., truck
drivers and electronic assemblers) and sales positions—accounted for 14 percent of
the placements. The moderate- to high-skilled jobs, including craft workers (e.g.,
electricians and plumbers), professionals, technicians, and officials/managers,
accounted for the remaining 15 percent of placements. The occupational categories of
participants are shown in Chart 12. The study report points out that the relatively high
proportion of job placements in low-skilled positions appeared to be the result of low
levels of skills that many homeless participants brought to the program and their urgent

need to find a job.

The percentage of those placed in jobs, who were employed 13 weeks later,
increased between Phase | (43 percent) and Phase Il (53 percent). The researchers
suggest that this was the result of experience gained during Phase I. Of those
employed 13 weeks after program termination, the average hourly wage was $6.47

(both phases combined).

There was an increase in the percentage of participants who upgraded their
housing from Phase | (35 percent) to Phase Il (42 percent), suggesting that the
Department of Labor’'s emphasis during Phase I, on sites establishing strategies for

their participants to secure transitional and permanent housing, had a positive impact.

The average training cost per participant for both phases of the program was
$1,342. There was virtually no change in the average training cost between Phase |
and Phase II, and the average cost per job placement was $2,982 for both phases

combined.

ZDefined as manual occupations generally not requiring specialized training
(e.g., car washers and garage laborers).
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Participant-Level Analysis

In analyzing program outcomes based on participant-level data, the researchers
note that, although data were available for only 71 percent of program participants,
participant-level data closely matched site-level data on key outcome measures. Key
findings of the participant-level analysis are highlighted below.

O Long-term homeless participants—a group that might have been considered
relatively “hard-to-serve”—had a placement rate of 32 percent, which was only
slightly below the 35 percent average for all participants.
O There were some notable differences in placement rates by participant
characteristics. JTHDP participants were somewhat more likely to be placed if
they were over 22 years of age, male, white, nondisabled veterans, more highly
educated, employed at the time of intake to JTHDP, earned some wage income
during the six months preceding intake, had private health insurance at the time
of intake, lived in transitional housing rather than on the street at time of intake,
and were homeless less than six months prior to intake.

O Mentally ill participants and participants who were homeless for at least six

months or longer had the lowest placement rates among the subgroups profiled,

although these placement rates were only slightly below the 35 percent average
for all participants. (Some mentally ill participants were involved in “supported
work.”)

O There were relatively minor differences in employment retention rates (the

percentage of individuals placed who were employed 13 weeks later) across

participant characteristics and subgroups, although participants were more likely
to be employed 13 weeks after initial termination if they were female, had
dependent children, were employed at the time of JTHDP intake, had private
health insurance, Medicaid, or Medicare at the time of intake, lived in transitional
housing at the time of intake rather than on the street, and were homeless one

year or less prior to intake.
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O Twenty-six percent of program participants, during both phases combined, had
secured permanent housing when last contacted by program staff. In
comparison to their housing status at intake, participants were substantially less
likely to be housed in shelters, less likely to be on the street, less likely to be

living with friends or relatives, and more likely to be in transitional housing.

Findings, Implications,
and Recommendations

The study report presents several findings relating to the design of effective
employment and training services for homeless individuals. These are:

O Employment and training programs can successfully serve a wide spectrum of

the homeless population.

O A wide variety of public and private agencies can successfully establish and

operate employment and training programs for homeless individuals.

O Programs for homeless persons must offer a wide array of services (including

housing services), often requiring linkages with other service providers.

O Programs serving homeless individuals require comprehensive assessment

and ongoing case management.

O Employment and training programs for homeless persons need to provide

short-term job search/placement services.

O Long-term followup and support is needed to effectively serve homeless

persons.

O JTHDP suggests that over one-third of homeless participants in a mature

national employment and training program would be likely to secure jobs, and

nearly half of those securing jobs would be likely to be employed 13 weeks later.

O JTHDP suggests that about 40 percent of homeless participants in a mature

national employment and training program would be likely to upgrade their
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housing, and about one-fourth would secure permanent housing.
O Average training and placements costs for employment and training programs
for the homeless are likely to vary substantially across sites depending upon the

types of participants served and types of training provided.

Based on the study’s findings, the researchers offer several implications, which
are summarized below.
O Implication #1. Access of America’s homeless persons to employment and
training services through JTPA Title II-A could be enhanced. Strategies that
JTPA Service Delivery Areas should consider in order to increase the number of
homeless individuals served and ensure effective service delivery include:
expanding outreach and recruitment practices to include linkages with homeless-
serving agencies; incorporating a housing intervention strategy into JTPA
programs; expanding their current coordination arrangements to ensure that
homeless participants have access to a wide range of support services; seeking
State incentive grant set-asides to enhance their ability to meet the various
needs of homeless people; and providing additional training to their staff and to
their service providers on the needs of homeless people.
O Implication #2. Encourage programs to use a long-term job retention and
housing strategy. Some strategies available to strengthen retention and followup
include: life skills and housing management skills training; regular postplacement
contact of case managers with participants to identify and rectify problems early;
mentoring programs; postplacement support groups at which attendance is
encouraged; and continued referral to and provision of supportive services as
needed during the followup period.
O Implication #3. Extend the period for tracking employment and housing
outcomes.
O Implication #4. Encourage local housing authorities to target participants for
transitional and permanent housing opportunities.

O Implication #5. When funding permits, provide multi-year grants to successful

85



programs.

HELPING YOUTH WITH DISABILITIES
MOVE FROM SCHOOL TO WORK

Overview

The number of individuals who receive public income support because they have
a disability that prohibits them from succeeding in the labor market continues to
increase. As a consequence, “supported employment” efforts for these individuals

have grown in recent years.?

Based on reports from 42 States, it has been estimated that the number of

24Supported enpl oynent is prem sed on the belief that many
persons who are traditionally in sheltered workshops or who are
consi dered unable to benefit fromrehabilitation services can
perform substantial work in regular work sites if given the
necessary |long-term support. Three basic nodels of supported
employment have been developed. In the “individual placement”
model, individuals with severe disabilities are placed in a job
in which their immediate coworkers are generally persons without
disabilities. In this model, a job coach helps the individual
learn the job. In the “enclave” model, two or more persons with
severe disabilities are placed in close proximity in a specified
part of the work environment. Supervision is often provided by a
job coach not directly hired by the business. In the “work crew”
model, two or more individuals with disabilities are transported
to an employment site for special tasks. After completing their
work, they are transported to another site. A job coach may
often accompany each crew.
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supported employment participants nationwide during in FY 1991 was slightly over
90,000—approximately 15,000 higher than the previous year and almost triple the
number of participants in 1988. Most of these individuals had a primary diagnosis of
mental retardation (62.8 percent) or mental illness (22.2 percent).

However, initial reports on the success of traditional supported employment
practices have been mixed. Scattered information, mostly from a few sites, indicates
that although supported employment using a job coach tends to substantially increase
the earnings of workers with severe disabilities, the cost of this effort, when compared
to sheltered workshops, tends to exceed the increase in participant earnings.

A new model for providing supported employment services for individuals with
very severe disabilities evolved in the mid-1980s. Described as the “natural supports”
model, it differs from previous models in that it was designed to rely on supervisors, co-
workers, family members, friends, and other work-site and nonwork-site personnel to
provide the training and supervision needed to help individuals with disabilities perform

satisfactorily on their jobs.

Rather than using job coaches who train the employees and/or work with them
until they are capable of doing the job on their own, the natural supports model uses
“employment facilitators” to work with the employee’s supervisors, co-workers, company
human resources staff, and other company personnel to show them how to train and
supervise workers with disabilities. The facilitators also work with the families of
persons with severe disabilities. They may also help other community resources (such

as bus drivers) in assisting people with disabilities.

In 1992, the Departments of Labor and Health and Human Services began
supporting a five-year demonstration to develop model school-to-work transition
programs that emphasize natural support systems and expand opportunities for
competitive, compensated employment for youth with moderate to severe disabilities.
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Total funding for the project is $1.5 million per year (one-half provided by the
Department of Labor and the other half provided by the Department of Health and

Human Services). Projects are operating in six States.

The projects demonstrate techniques for combining educational services and
vocational support to enable students with severe disabilities to make the transition
from school to regular work. They make use of natural supports that are available for
training and supporting all workers. Projects are successful if they achieve this
objective and are adopted by schools, adult service providers, vocational rehabilitation
agencies, and other organizations that have an influence on the transition of students

with severe disabilities from school to work.

Several requirements are placed on the demonstration sites. These are noted
below.

O They must combine two interacting activities—transition from school to work

and employment in community-based regular job sites.

O They must target students with severe disabilities ages 13 to 25. Eighty

percent of the funds must be used to help students 16 years of age and over.

O Individual Transition Plans (ITPs) must be developed for each student assisted

by the project (these plans must be coordinated with the Individualized

Education Plans (IEPs) which are required for students with disabilities and

include plans to provide individuals with all benefits to which they are entitled).

O As part of the transition process, students with disabilities must be placed on a

variety of naturally supported jobs in regular employment sites while in school.

O After leaving the school system, students must be placed in jobs using natural

supports and maintain the job placement.

O Although the projects need not provide all supports required by students, they

must combine the resources and expertise of a wide range of organizations

(e.g., the school system, traditional adult service providers, the Supplemental

Security Income (SSI) program, JTPA services, vocational rehabilitation
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agencies, employers, and others).

O Project accomplishments and procedures must be disseminated.

An evaluation of the early years of demonstration effort revealed that almost all
individuals with severe mental retardation or other developmental disabilities were

capable of working in an employment environment with natural supports.?

The study report discusses the background and purpose of the evaluation effort;
describes the project sites, structures, goals, and expectations; provides information
about support services and coordination; outlines the demonstration’s
accomplishments; discusses the project’s costs; notes barriers and problems
encountered; describes capacity-building efforts, the continuity of services, and
changes to existing systems; and presents a number of findings and issues related to
future directions of similar efforts. The publication’s appendix provides additional

information obtained through interviews at the various demonstration sites.

The Demonstration Projects

Six projects, located in California, Maryland, Massachusetts, Minnesota, New
Hampshire, and Oregon are being funded. In two cases, awards were made solely to
university-based organizations (New Hampshire and Oregon). In two other projects,
awards were made to a consortium that includes both a university and a private
nonprofit firm (California and Massachusetts). In the remaining two sites, grants were

awarded to projects that involve private nonprofit organizations (Maryland and

Ri ma Azzam Ronald Conl ey, and Arthur Mtchell, Evaluation
of Transition to Wrk Denponstration Projects Using a Natural
Supports Mdel (Washington, D.C.: Pelavin Research Institute,
1995).
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Minnesota). A brief overview of each of these projects follows.

California

The natural supports project operated by the San Francisco State University
Foundation of California (SFSUF) is located in the School of Special Education. Two
major subcontractors are also involved; San Diego State University Foundation
(SDSUF) and Integrated Resources Institute (IRI) in Orange County. IRI has extensive
experience with natural supports. The project operates in San Francisco and San
Diego.

In San Francisco, the project’s three employees work closely with the transition
coordinators of two local school districts, who are primarily responsible for finding jobs
for students with severe disabilities. Project staff also work with four special education
teachers in three high schools in San Francisco and with five adult service agencies in
the area that support employment for persons with severe disabilities. Similar

procedures have also been implemented in San Diego.

In addition to assisting students to work in naturally supported jobs, the project
seeks to improve the community living and social skills of the students. Through
student centered planning, the social networks of the students are reviewed and ideas

for improvement (based on the students’ interests) are examined.

Maryland

The grant award in Maryland was made to a nonprofit job development and
placement agency which serves as a facilitator rather than a provider of services. Staff
include a peer advocacy facilitator, four employment facilitators, and a clerk. The
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grantee subcontracts activities to an adult service agency. Two job developers were
hired specifically for the project. The project expands existing partnerships that have
been established by the grant recipient and a local public school system, the
Montgomery County Private Industry Council, local advocacy groups, a foundation,

employers, and adult service providers.

The primary goal of the Maryland project is to develop and implement a
comprehensive system that promotes the successful school-to-adult life transition of
200 youth and young adults with moderate, severe, or multiple disabilities. The project
emphasizes developing peer supports among school students (i.e., students without
disabilities assist students with disabilities with their school work and in other ways to
help them participate in the school environment).

Massachusetts

The Institute for Community Inclusion, a joint venture of the University of
Massachusetts at Boston and Children’s Hospital Boston, was the primary grantee for
the Massachusetts project. The Institute works with six school districts and matches

each with an adult service provider.

Project staff work with the schools and the service providers to develop improved
school-to-work transition procedures. They also develop community-based jobs with

natural supports. Adult service provider staff train supervisors and co-workers.

Employers are contacted and offered training and other assistance to help them
employ workers with disabilities using natural supports. This training generally involves
educating the co-workers on how to modify and demonstrate work-related tasks and
how to communicate with the new employees with severe disabilities. Project staff

usually train adult service providers who, in turn, train employers and co-workers.
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The Massachusetts project seeks to develop a comprehensive model to help
students with disabilities make the transition from school to work and adult life using
natural supports. The project is attempting to establish and refine a transition planning
model using demonstration sites and a broad dissemination plan that includes training,
technical assistance, outreach through conference presentations and publications, and
the development of monographs and manuals that illustrate effective model

procedures.

Minnesota

A statewide nonprofit organization, the Parent Advocacy Coalition for
Educational Rights, received grant funds in Minnesota. The organization provides
workshops, individual advocacy assistance, and written information to individuals with

disabilities and their families.

The Minnesota project focuses on promoting employment with natural supports
at both individual and system levels. Three agencies with long histories of providing
supported employment opportunities for adults with disabilities received a subcontract
from the grant recipient to help develop career plans and supported employment with

natural supports for project participants.

The adult service agencies provide services directly to project participants. They
also provide technical assistance to school staff on career planning, job development,
and job support. Each of the agencies hires job developers and job coaches to work
directly with the school districts. Once a job developer has located and arranged a job
for students, job coaches provide ongoing training and assistance to the school, co-

workers, and employers until the natural supports are in place.
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The Minnesota project identifies and demonstrates strategies that promote
permanent competitive employment using natural supports for students in the process
of making the transition from school to work. It also promotes work integration and job
satisfaction, and increases the involvement of students and their families in developing

employment opportunities with natural supports.

New Hampshire

The University of New Hampshire was the grant recipient in this project, which
operates in six areas in the State. In each of these areas, the project works with high
school educators and local adult service providers to facilitate the use of natural
supports. (Most of the project’s resources are concentrated in one school district.)

The project also features subcontracts with adult service agencies and schools
for additional support. Project staff work closely with the State vocational rehabilitation

counselor at each site, and, in a few cases, with local mental health agencies.

Few direct services are provided. Rather, project staff provide technical
assistance and training to schools, employers, and adult service providers on

implementing the natural supports model.

The project attempts to change the school-to-work transition process used by
schools for students with disabilities by developing a system of career planning and
preparation that involves after school and weekend jobs along with access to vocational

education classes for students with disabilities.

Oregon

The University of Oregon’s Specialized Training Program was awarded the
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project grant in that State. Project staff serve primarily as facilitators and trainers. They
work with businesses, schools, school districts, trade associations, and school-business
partnerships to help them develop their capacity to implement a natural supports model.
Staff focus on training school staff and employers rather than on students. The project
emphasizes work place analysis in which project staff attempt to change the culture and
attitudes of the work place and help co-workers learn how to provide training and other

supports necessary for workers with severe disabilities.

Of all of the projects, the Oregon project has developed the least intrusive
approach for helping students with disabilities make the transition to unsubsidized

employment. It also focuses on students with the most severe disabilities.

Support Services and Coordination

The study report describes the types of support services provided by the projects
and discusses how the various organizations involved coordinate project components.
School-based assistance, work-based assistance (e.g., job experience, job placement,
and transition out of the school system), and various student support services (e.g.,
housing, the inclusion of students with severe disabilities in classes with nondisabled
students, student and family counseling, and parent counseling) are discussed. The
authors offer several conclusions based on their investigation of support services and
program coordination. These include:

O Vocational rehabilitation agencies were not heavily involved in the vocational

services provided to transition students in any of the projects except in New

Hampshire, where the agency was the primary adult agency involved with the

schools. All sites did, however, receive some vocational rehabilitation agency

funding or vocational services.

O There was usually an effort to place students as clients of traditional adult

agencies after leaving school.
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O After students left school, they were generally accepted as clients by either
vocational rehabilitation agencies or mental retardation/developmental
disabilities agencies. They were generally not accepted by both agencies.

O In all sites, the school system was financially responsible for providing services
to students with disabilities until the age of 22. (In most cases, traditional adult
service agencies do not fund any services for students with disabilities until after
they leave school.)

O Mental health agencies rarely provide financial support to project operations.
O The primary agencies invol