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TREFATU#Y NOIE .
’ - . ?

' This is- the last in a series of reporté that have-fq;used on the -
relation ZE/GLYA managenent decisions at the prige sporsor level to
program gofil achievemsnt. The central” objectivei of the research have
been 1) to assess the relation of different management decisions to
goal achievedéﬁt and 2) to assess the conditiens under which specific
management decisions scem most likely to maximizesgoal achievement.

The research has bzen supported by a grant from the Employment and ~
Training Administration of the U.S. Department of Labor (No. 21-39-75-10)+
and by resources of the Mershon Center of Ohio State University.. Research-
ers unde{taking such projects for the Department of Labor are encouraged to
expréss their own §udgment. Their interpretations do pot necessarily
represent the official position or policy of the Labor Department. The .
authors are solely responsible for the contents of the report.

~ Members of the research team visited 15 prime sponsorships tbrouOhout
the United States that were chosen to be illustrative of &reas in which
management decisions have been consciously linked to thke attainment of
programmatic goals. They also visited all ten Reglonal Offices of the
Department of Labor. Three progress reports from the project (dated October
31, 1976; January 31, 1977; and April 30, 1977) contain detailed analyses
of each of these 15 sites. - -

-—— .

»

We are grateful to a large number of indivi&ualﬁ in the sites we have
visited and also to a large number of ETA employecs in Washingéyi and the
Regional Offices for their splendid cooperation. Many have willingly
participated in Iong interviews. Ofhers have provided additional essential
data.  Without a high degree of cooperation and support from all of these
individuals this research would not have been possible.
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.t The broadert coiiclusion from this study is that CETA at the local
‘.t level 1s not a highly constrained system. ‘Local decision-makers, particu- *
f - ¥ larly very cerpetent.and committed-local professional staff members, have ' .
- T a great deal ‘of latitude to choose different options as they design delivery .
. systems. They also have a great deal of influence in determining who 'gets .~
| served and how well the programs'perform.
| / v
v . Weak @r non-existent constraints' that were found (sgme of which,are 0
often'mistakenly claided to be very important) include the following:
N . w - ‘
1. Unemployment at the local lev@l is only a mild constraint on-the

‘options open to the CETA staff and on the level of performance of their pro-
grams . . , - v

v

*

. JThe history of pre-CETA manpower programs in localities is a
fading ‘constraint even in those areas in which there was a sizeable pre-CETA
,manpower establishment. ) . . Y

e
- )
- . ‘

, 3. The demographic composition of a community does not, within very
broad limits, determine the nature of those individuals whom the prime -
sponsorship chooses to serve. .
e i -

4. The aggregste nature of persons served does not determine the )
‘level of program performance. *The "hard to serve" (or relatively most
* .disadvantaged) can be emphasized and the program can still perform-very ..

- , Well- . , . £ ' *

-
-
’ “ -

[ ' i {

5. There 1is no consistent, major impact on local decisions and progran

) performapce by tye activities of the regional offices of the Department -
of dabor. . - - .
|

A, ). .
Program performance was defined in teyms of characteristics of

participants scrved (and conscious choice of participant priorities);
. general achievement of local goals; placement; non-positive ;erminations,
costs, and the reduction of “unfotused conflict. ‘Rélationships that were -
.found to be important in expIatfiing program performance were: .

1. Program mix, which was itself influenced by the perspnal .
.. preferences of -the most impdrtant actors in the local manpower system,. Hes .
- a direct impact on performance: . ’
. H N
a. Levels of service to the economically disadvantaged and womerr
are affected by relative expenditures on Tifle I public service ’
employment, claesroom training, and work experience. . : N

| N b. Relatively high exnenditures for-and enrollments in on—the-job

training are associated with good performance in terms of placement,
M non-positive terminations,” and costs.

- 3 hd
i

¢ ':.;

) I/ ) - c. Relativelf low expenditures for, and enrollments in'work i
l ‘ experience are associated with good performance in terms of placement
i and costs. ‘ ¥ o -

> Q ) R \ - r’ o, Ry
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2. Tha personal preferended, priorities, and’ conmitr“nts of the
most influential actors in the menpower system have a direct impact on
performance - . ? _

.

a. Scaff’ uamhers, who are usually the most influential persons
in the systgm, are more likely to achieve godls on which they pwt a
hiphel_p‘iori ty than those on which they put a lower priority.
<t
b. Staffs with stronger commitments to training programs a d’
placements will also be the most likely to have,programs that- pgrform

better.in terms of placement and tosts.

3. Seven kinds of management decisions .were observed to haﬁe pecific

beneficial impacts on program performance. . . A
L 3
+_a. Development of a high quality staff impacted positi
general goal achievement, placement, and non—positive tfrmi
b. Collection and use of good data for planning led
conscious choice of participant priorities. .
c. Development of high quality monitoring and evalugtion of
programs had a desirable-effect on placement, costs, and fhe reduction
of unfocused conflict.
d. A high degrezs of subcontracting for service delivery helped
lead to good performance in terms of general goal achievement, place-
ment, and costs. . 5 . >

e. The use of some form of request—fo -proposal for subcdontracting
helped reduce unfocused conflict.

-

f. Local commitment to developing and using an open decision-,
making system (including an invelved advisory council) resulted in
both a reduction of unfocd&ed conflict and a conscious choice of
participant priorities.

-

———

g. A conflict’ management strategy aimed at focusing conflict
rather than avoiding it totally led to conscious choice bf participant
priorities dnd a relatively high degree.of general geoal achievement
(as well as achieving its- primary gdal of reducing unfocused conflict).

-

-

9 Specific recommendations based on the findings and obse?vations of the

study are offered in seven major areas: -
>at '
I. Service to thé disadvantaged. ' ) y

-

-

i

. Level of commitment to training and:placement.
. Open decision-making at the local'level.
13

. Monitoring and evaluation. g

. Business involvemen CETA.* U - n

2
3
4
5. Subcontracting and sqjifice deliverer selection.
6
7

. Organized labor involvement in CEIA.,

v

\Y
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) I. INTRODUCTION o .
3 L o : "
s - - . ) . L. ’ " / . ot .

2 . . r ‘

4 This report-‘and the,project ‘“from which 1t steus are fccyded on 4He'
relations between management decisions about CETA at the prime sponsor lavel
and achieverert of progr rammatic! goals PY‘prime sponsors. Our broad resnsarrch
strategy has benn ﬁlvorold < e

-
s O

]

1. 7To describe the phenomena in which we are ‘1Rerrstad’ i1 a s ico

of individual casges. Lo , - ’j/ﬂ >

o 2, To desc¢cibe those pbenemena in aggronate terrs-co as te empLAbine .

the pattpins that ave present. - . . e

- .

3. To explain what we have observed in the indiriduel cases. Q
J . ‘& AT ..
4. , To explain the aggregate patteﬁns we have obgerved. T
. . » f
- 5. To copncentrate on a®pects of CETA management thatJare relatively

manipulable by local staff and/or able to be Anfluenced by the Department’
of Lab®r so that meaningful policy recommendations (based on explicit
assumptions about programmatic goals) can b® made gn thé basis of our
findings. - . o \f

CONCEFTUAL FRAMEYWORK \\‘ . ' s

»

. \

The Comprehens Employment and Training Act embodies the belief that
lncal prime spoasqrs know best ‘how and when to respond to wvhat. specific,
1ocal conditions in order to achieve the general goalb of the program.
Nationally,-there has been great variation among prime sponsorships in

.terms of types of conditions faced, the types of prograrmatic rébponses
generated, and the results of the responses.

-,

AN

’ ’

‘Our central research question can be stated sirply: under what
cridltions do uhint management deglsion choices seem most likely to enhance |
d2sired program performance? » .. . ‘

We hapen with the belief that prime sponsor peiiorwance is inflvenced
rath by a varlety of conditions that are external and antecedent to mnnaga=-
mrnt decisicns and by those decisions themselves._ Our general belief Lad
colid enplrical grounding in the findings of a two~year study we conducted
on -th2 implec cuentation of CETA in 17 OHio prime sponsorships (see Ripln/
and others, 1977). The broad relationships we sget out‘ie explor are
surmarized very simply in Figure 1.

Y

We tyrt matically investigated a number of aspects of seven rlfipront
Extcrnal,LCﬁ Crnditions in prime sponsorships: :

N N
- . - t

1. Eccnomic conditions.
2.: Denographic characteristics. - ‘ C . r ﬂ‘
3.! 'The history of employment and’ traiming proérams.
. S ‘ ) ' B |

[
-
A
[ 4

|
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Fihure 1: - General: Model of Rélationships to- Bé’
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. { 3
4.~ Local ‘goverumgnt structure,’ . AR .

. | -

5.+ The attituneq of varlous. actors with some actnal’ or pi.eatiol

\

influence over dec i”ionu toward pmployment aqd training proguawus. ’ e

~
.*6.. . The formal édmluistrative locatipn of the CETA tnit.

7. The resources allocated ko t?£ staff of the CST4 ynit in toros of
both budget and personnel (nurber, quelifications, pzy, ature of persénnzl
systen). -

All of these cenditions ‘are relatively hard to clisnge through e, 20t
act’ons by lozal staff members; some are ‘basically fmpersible to chanyge
through ctaff action. Only number 7 is open to much short-vun actiom hy
lozcl staff members and even i1 that area the rocm.fov nauchEr is likely
to be qui.e restgjcted. A Thus these conditions. tend to b "givens' with
vhich\}Ocal staff members must deal’ -

. . . ¢

L]
L
. v

We also™systematically investigated aighé different areas of local _—_—
Panzgement Decisions in which the potential for short-ryn change on the basis -
. of local staff choice is considerably greater: .

S

"r
- 1. The degree of both administrative and programmatic integration = |
or separation of public service employment (PSE) programs with otHer CETA

programs . . v y , -

2. The location of gcrvicc delivéry operafting responﬂibiliticq (the ‘e
mix between in-house programs and those contradked out) ' .

* 3. The nature of service deliverer selection processes. %

4. The nature and use of monitoning of prograns. .

5. The naturé.and use Ef'evafhation of programs.
oY . : .8
6. Other agpccts of program design (most of these were specific to
n*ividual primé spBnsorships; the -place of the Employmnnt Service in the

p;ograﬁ was the one feature we looked at in all caSes).

\

i

7. The nature of - ftaff relation with other key actory: political
officials, Manpower Advisory Councils, business, di organized labor.

8. The management of actual or potentiai coftlict in the manpower
system. ) v —_— Co- * )
’ - N r
We lool~d at Prime Sponsor Performance in a humber of different ways
that will be sgecified in the body of the analysis that fqllows. In
sereral, we inyestigated performance in relation both to pzosumcd natfonal

goals for CETA and bdth explicit and implicit local gnals,

*

. , .
- . . N *




DATA BASE AND NATURE OF THE ANALYSIS  °-°

-

' *

Data Basef i ' .
’ A(Very lavgn data base ias created specificaliy for this prejeus
‘In addition, pant of tlre veny large data base created for the prcviuv° P~
Ject on.Dhio (see Riplny;anﬁ others, 1977: 1, 3, for' a capsule descciption)
was alsb utilized. Data collectkd during the lék month 1iZe of the s
present project . (April 15, 1976 -~ June 30, 1977) were of two primary kini:,
Fivst, 'a grelt. -rgnge, of data_gn all of the facdtors liated abova wan -
eollected for 15 primelgponqorships. These data came pric rily \1\m o
‘sites thomselves-and also from the national and repglonal offices ¢f tis
Department of Lebor, ‘and state offices of the Emp]uymerf bervice. S‘loud
aggregate data on performance were ccllected for all prime sponsoxships
+in. the countty. - ' N ' -, °

-
v T -

3 The data on the 15 sites came from such sources as the 1970 (- rsus;
gudrterly reports filed by the sifes with the Depariment of Labor Trout
SepLember, 1974, through- Decpmber, 1976 (although the quality of the

) Sgptember, 1974, reports_were 'so mixed we did not use them in the analysis);
Employment Service' Annu Reports (ESARS); Employment Service data on -
unemployment; a variety o documents and files (annual plans, MAC minutes
and minutes of other. relevant meetings newspaper clippings, memorqnda
and letters, internal repzZ%é, Regional Office fleld .assessments and -
backup materials); between 600 and 700 personal -interviews with profesgional
staff, political officials, key MAC members, service deliverers at the local
level, and a range of individuals at thesappropriate Regional 0Office (the
Regional Admimdstrator or his Deputy, the relevant Associate Regional
Admiénistrator anfl his Deputy, and one or moretFederal Representativee
who were or had been assigned to the specific sites); mailed questionnaires
‘for all'MAC members; and observation of MAC‘meetings and other relevant
meefings suth as Executive Boards. : ..

. 9
The exact nature of the ‘data used for specific analyses Wwill be
indicated in the body of the report. ‘ . Lo

t

"Nature of tée Analysis

~ g - ~

The pfooress reports from this project céntaLﬁ detailed studics of

the 15 individual sites and tentative conclusions hased‘en comparisons of
.“thoce sites. . . r N :

v

The present report uses a variety of,.comparative frameworks in the
analyses that are performed. Comparisons are made between individual prime
spongorships and different groups of prime spaonsorships both at single
points in time and over time. Comparisons used will be specified at
appropriate places in the report. In general we analyzcd prime sponsorﬂhips .
(our unit of.analysis) at sfx different levels of aggrLbation.‘ .

- The 15 sites treated individually

2. Various subsets of the 15

3. The 15 aggregafed:

E




; A .
<L, . 4. 17 Ohios prime sponsoripips, on wﬂ?th'we also hove detailed, data,
‘.,Qggrégated. . > \ [ - o

— L. ! PN
« .

. !
. 5. The 15 natioval sites and 17 Ohip sites aggregacad—-a totél uf az.
R , / .
Tle 6, All pj&be spousdrships in the country aggrcgated (446, ir Fisc1l
fear 1977)... -\ » K

‘
.

, We used menw-dlfrerent analysis tochniques, includi~g ‘regression,
correlation, croas ‘tabulation, in,pectipu ‘of descriptiﬂ% statistfci, ad
judemcnts based on field observations. The specific tecliignzc .. .1 *n
any givea portion.of - the analysis will be specifi ad 4n the body ¢! L.
report. .

r ' "
’ -t -

SITE SELE“TIONIAND DEscmﬁm‘q )

-
]

‘ The 15 sith wvere selected as a purposive sampl: of all pritie
sponsorships. ‘We "do not assert that we have a sample frow which we cap
generalize about all prime sponsorships in a strict statistical cense.
Nevertheless, we did‘select prime sponsorships {n which we expected bgoad
variation in the elements of their programs and management in which we
, were interested {(and we were not disappointed in this expectation). And o

" we also planned. from the outset to use the 17 Ohio Prime sponsorchips as
a comparison gréup. Those sites had been chosen - simply because they, woere
. all in a single large angl diverse state and could reasonably be expcctnd
‘to vary, much ‘1ike- all prime. sponsorships in the country. (This was' an
- expectation that turned out to be largely supported by empirical atm‘)‘s--
see Ripley and others, 1977). We also planned to cnmpare the' exparience
of our 15 sites to- all prime sponsorships .n the country on some measures, ‘- '

L
-

* The criteria by which we arrived at the 15 sites an be summartzed as °
follown: . ) .

o
ol
o

. . {. Geographical spread We wanted, t lecst pne prime spOnsorship in
. every, federal region and no wore than two \in any region.

[
gNkﬂ%lze cf program. We elimina!/; abqut 1/3 of adi prime sponsors on

. the grownds that thiey -were simply too emall. We used an arbitrary Yimit-

i ‘of $1 million for a base Title I allocation as our cutting point. We
also decided not to attempt any of the very largest prime sponsorships in
- the country. " Within the eligible range we,sought to choose sites. with
substantial variation, - ; .

-

w

3. Type of;prime sponsorship. We wanted at least sevﬁral examr]es
each of consortia, cities, counties, and balances of state.

v .. T e
N & Ceneral-economic conditions. We inspect2d vncwployment figures so.
' \{!gi we would have & range of prime sponsorships in teims of.genernl‘oconpmic
" heflth. . . . .

- - /
' - - ‘. /

5. Ethnic Mix of Population. We inspect"d fibures om p2reeat of _
non-wh*fe populatidg and per~cnt of Spanish-speaking population so ‘that we
would have a mix of different ethnic characteristics.

.
. . . SN . o
' . £ =
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. 6. ~Non-dJ;lication of other intersive field sr"‘in° We decdded
to avoid using sites already used by the Nationel Acaaomy of Sclﬂnﬂeﬂ
study (28 sites) and the Employment and Training Administrati¢on in-hovse
atudy (66 sites). We also eliminated all Ohio prime spo oor,hips sli.ce
we had already scudied them.. :

7. Renutation for "general success." We did not want prime SpUNsoz-
ships that were so badly managed that all we could report was a lack of
mangtement decisions that wére consciovsly aimed at affccting program
performance. On the other hand we did not want only the "best" r.1m°
sponsorships in the country.. We wanted a brocd variation ".n g.ae

. management style, competence, and effectivenecs chera a 1nv minimum ’L..l.
We also wanted'a broad variation in program perfeinance measured in_a number
of ways. T

e

F

~ In order to help us screen out unacceptably urmanaged prime spinsorsadps

. we used three pieces of evidence: 1) those rated "aignificaﬁt undﬂrﬂﬂrfo -

mers" by the Department of Labor field assessment in thc spring of 19

were eliminated; 2) those rated "marginal" or "umsalisfactory" in tha
spring, 1976, field assessment were eliminated (this left over 260 rated
"sa®isfactory"); and 3) a few with special problems identified 'y national

ETA officials were eliminated.

We used jud smental -information we solicited to get "positiva"
hominations. Fitst, we talked with appropriate ETA officials to get their
impressionistic nominations. Second, a Field Memorandum (180-76, iy 26,
1976) was sent to all Regional Administratprs that first described the
project briefly and then asked each of thém to nominate five or’six of the
"most generally successful" prime spomsorships in the region for study.

. 8. Willingnesa to cooperate at the,loCal level. Gi7en the nature’
. of the recearch we needed to undertake, it would have bzca pointless to

choose prime sponsorships in which the professional staff would not
cocperate. Thus we selected our 15 preferred sites on the basis of the
above seven criteria and then made extended phone calls (prece%ded by
written descriptions of what we wanted to do) to the thief of staff at )
each site. On the basia of those phone calls we judged that there would
" pbe a high level of éooperation at 14 of the sites but that we ought to
replace one of our first choices with an alternate, wihich we ﬁid

Table 1 presents summary information on region size of program, and
type of prime sponsorship for the 15 sites. Table 2 presents suimary ,
informatién on the population and unemployment rateg’in the sites.

bﬁGANIZATION OF THE REPORT

N

Three major analytical sections follow. The izt foruses on program
denign and management. The gecond focuses' on program participants. The
third focuses on’program performance. A eoncluding section asseSJes e
flndings a3 a whole and also ofiers policy recommnndatlona.
N .0

& .
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Csrt., Washington

its county, and neirhboripg county.

-~

. '

a e X
4This figure 1s the Title I base alilocation for FY 77 announced on 10/22/76. ot

b his figure c;ﬂi:dns the base Title II allocacioa ariounced-on 11/22/7€ z.d txd Lac~ Title Vi cl.

on 13/ 71176,

“Source:

0ffice of Informatiom.
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U.S. Department of Labor. . °
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~ 120 ¢ 1t Reglen, Size of Progr?m, ¢1d Type of Prim2 Sponsoxship, Project Sites )
P - T LT ' ] g * B
. J | Size of Piogram ;ype of . .
" Yeoe Tad. vel (5 1in llons) Prime Notes op’ Nature of* Prime Zpoasorciip
L | Pec % | Title 1)% PSC R_ Spqnsorship o
Ccantcticut Bdlancz of fuate I' 8.9, 12.9 BOS Rural, suburban, small town areas. s
; Cencral small city of Lowell (94, 00“) ang e;éﬁi K
Lovell ¢sr+., M2es. 4 I 2.0 2.7~ Cstt.
. - C .*surrounding towns. - - .
- 3 ” 7 P ' |
Curhr .iad-Co.. N.J. LI 1.2 1.6 County Rural agd small town areas/ J
- - " - — 1
Yonkers, N.Y. s h 11 1.3 1.6 ,CitYA.\f Moderate sized city next to New York City. ;
Wilanington, Del. I111° 1.1 0.9 City \ Small city.
 LuZerae Co., Pa. 111 3.0 3,4 County ! Small city (58,000) in a heavily populated and
N . ) ¢ : industrialized-county,
izein ram wi'ea Manpower - v 4.7 3.7 c .
Cszt., Alabama . . srt. ‘ City of Birmingham (301,000) and surrounding county].
Cumberland Co., N.C. | A ml{I\\\\ 0.8 County Small city (53,000) and its county. . )
1 Duluth, i¥an. ' v 1.4 0.9 City. Smill city.. . ) ; /
Atkarghs Balancﬁ of State © vl A12.5: 9.7 BOS Rural and small town aress. ) : 3 |
* ° ; : f - — . _' - - '2"53 )“'»'
Dallas CO-_CSrt-l\?ané\ VI - 2.0 1.1 ///esrt. Balance of suburban county surrounding Dallas city.
- . \ P
Tentral 1 wa Kegiomal Asgn. . - - .
d  of Los=al Govegnm;§f§/\§ VII .3.9 2.0 Csrt. | [Eight conties surrounding Des Mgf?es (201,009):,
Denver, Colorado CVIII 3.9 3.8 City Moderately large city (city and ¢ounty are co-
4 " . terminous and are a single goverrment).
Sacramanto-Tolo Csrt., Cal. 1Y 5.2 6.1 Csrt . Moderate sized city (257,000), its county, and
- neighboring suburban and rﬁfgé courfty.
King-Snohonish Manpower Cx 11.1 11.9 Csrt. Moderately large city of scattle (531,0C€0), ‘




Tablz"2: Poﬁhiiticn aad Unemployment, roject Siccs

% Fzonomically * 7Z Spanish- " 4 % Unemployel
.- 2dvantaged % Nen-White, Spcaking rpril-Jure, | April-June,
. wuilies, 1970 3 1979 2 . 1970 @ . 193 - 19761
Cennecsicut : , 4.0 2 ' 9.2 9.4
Loianl | - ' : . ‘ . R R
Lova, 182,751 6.1 I | iy 5.5
Cumb:tiaad, 1.3 || 121,374 92 o 1 ws | 1009
>
Yonkers 204,292 . : . P 8.4 8.5. |’
T < * * : —
¢ Wilnisgton 80,385 16. . 2. -.13.2
: “uzerne ' 342,301 © 8.9 ', ok 11.3 - 9.9 |+ 10.3 )
Rirmtngham 644,951 14.5 : 33 * . 6.6 7.1 | 6.0
Cumberland, N.C. 212,042 17.1 26 |- 3 6.1 St | e T8
— bl . - : & -
| Dulutn , 190,578 .| » 7.4 . : 2 x7 | 85 . . 8.1 ea—iy
L 4 . . : .
\ | Arkansas o |l 1,697,500 o] - 201 ) 19 —_ 9.4 6.2 - | s.eV\'J
‘Dallas . 881,547 | 8.1° 25 9 4.8 w3 | 3 |
Cepgral Iota, ~ 502,26, 7.0° 3 S +5.1 4.9 " 3.8
; : — ' —— — .
Denver || - 514,678 |~ . 6.8 .11 15 8.0 7.4 7.6
3 1 . — - ' H ~ - \
Sacramento-Yolo ! 723,266 8.9 ' .10 s Y ;1945 8.8 |
t . . : , N a M .t v i
King-Snchomish || 1,421,849 5.2 . .6 0 2 - 8.9 ) ’}8.6 , 7.5
1 v f ot . ”
. — — - ; :
8 Source: 1970 census. Disadvaniaged families are those below the poverty le¥el. w \ . .

b source: U.S. Department of Labor. Figurzes are averages of the monthly flgures ?or'the months i-dicatad. ’
‘ N i R ‘ !
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" increased emphasis on training programs in late 1976.

- expencditures coincid

- -

II. PROGRAM DESIGN AND MANAGCMENT

Prime sponsor staff members have considerable latitude in designing
and managing their CETA program, especially the Title I .component. In
_this.section of the report we want to analyze four major sets of decisicns
that are made. These d2cisions are .about: 1) the mix of Title I .programs;
2) major features of the local delivery system; 3) how to mandce potertial
and ‘actuval -conflict; and 4) how ‘to seek the involvement of busiacusznd

’

organized labor in CETA, if at all. . ‘ /
- ¥

/

2

THE CHOICE OF TITLE I PROGRAM MIX

A Description of!fﬁanhéices Made

)

*

To begin our aﬁalysié ahd éxplanatiqg,of the changes in Title I program.

mix over time, we want first to lay out some simple degcriptive statistical
summarie8 of patterms of utilization and preferencé for two sets of

prime sponsors, the 17 Ohio sites we have studied and the set of.15
national sites we most recently observed. -Figure 2 displays the average
expenditures on training (classroom and on-the-job) and,employment (work
experience and public service employment) programs for both sets of ‘sites.

Figure 2 displays significant stdbility across time with some -
The naticnal sites
consistently had a greater ewphasis on training-than the Ohio sites.

Table 3 summarizés the information on total expenditures for the two
Yarge. -categories of programs for each of the first two full fiscal years
of CETA and for Decgmber, 1976. Table 4 breaks the inforpation into the.
four bgsic programmatic categories and reports the mean percentage
expenditure for each prime sponsorship in each group. ~ | P T

. Tabye 5 summarizes the proportion of clients enrolled in the two .
basic kinds of CETA programs in FY 75; FY 76, and as of December, 1976, for~
the Ohio sifos, for the National sites, and for all prime sponsorships
in the countty. Both the national sites and Ohio sites have increased
the proportion of their participants in training programs over time.

All prime sponsorships in.the country increased that proportion between

FY 75 and FY. 76 and it remained stable in December, 1976. Thé increase in
the Ohio sites has been steady and has broyght the Ohio primes to the
natiqnal average. The increase in the national sites has also been steady
and has left them well above the national average for participants in
training programs (and-they have also been consistently higher than the

[ Ohio sites on that figure) . ' ,

~ v

how closely planning and performance in terns of
we inopected data on percent of plin achieVed for
the total plan and for the major programmdtic segr-iats otaer than PSE, |
Table 6 summarizes data on the-percent of prime sponsors in our twd
groups of ‘sites that achiéved at least 85% of plan (a Department c¢f Labor

standard) at the end of TY 75, at the end of I7 76, and in December, 197G.

"To get some feel

’

.

-

»
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Lo l":lgure 2:- Average Percent of Expenditures Gqing to, Employment - .
| : . and Training Programs 12/ 6/75, '12/75, 6/76, and 12/76 -
B . 1 Ohio Sites and National Sites : \\
| } . . ' )
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s RV '/ " L T "WITURES FOR EMPLOYRENT AWD TRAINIWG Yoratets
. ) WA SUNAL i) CHIN, SITEk , FY 75, FY 77, u‘\ld/ 12477 . '
(in percents)
.
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. Type, of Program R FY 76 ' 12/76
' National Ohio - National Ohio National Ohio
< - 4

. i- - ( . / ) .
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- Table %

.

“Ch, f1ANY EXPENDITURES FCR TUPS OF PRO7.. Y,

A‘«‘;L
- NATIOULL GITES AYPR OHIO SITES? FY 75, 1Y v, and 1%/76 s
. ’ ) ‘—}
" (in percents) '
A ‘ o
o ) National Sites # - Ohio Sites
Type of Progtam ;
. .- ) FY 75 FY 76 12/76 FY 75 I7 76 12/78
- = = = e T e T
Classroom Training 42% 41% 512 37% 2y 437
0JT cmotistoc 11 14 9 10 12
PSY 5 8 5 "9 10 14
s NS i
. ‘ ’ ’ . . i
Work Experience - 42 37 29 iEéS_ 46 31
Ex 3 :
. ;. - o .
. ~ - - /
yl * *
- ¢
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VTOLLMZNT IN EMPLOYMENT AND TRAINING. PROGP

72, NATIONAL SITES, OHLO SITES

T.vie 3 IP.JT ENTOLLME
T e LD ALL PRUME SPONSOR.)HIPS FY 75, FY 76, &nd 12/76 \
L 7
“.  (in percents v , . ’
@ .
. . FY 75 ) F1.76 tT o 12/76
Typ2 . Frogram National Chio ALl Mational Chio All . . National - dhio All
) - Sites Sites Primes Sites Sites Primes Sites Sites Primes
Al N ! ’ ke
Training \YAY 35% | 34% - 30% 44 49%2 . - 60% " 497 48%
- ‘ ‘ _r'/ ’ ’ ’ M )
. Exployment 595 65 66 50 - 56 51 L4 51 52
‘,,.i‘ —t— t -
N \
{ .
{
v ' ’
¢ ’
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- The data for December, 1976 may not be fully" comparable Jn that pr i mes
may not plan as carefully from quarter-to-qUarter as ther do for the -nd
of a fiscal year. On tiue other hand gliven tht modification process cgen
to them, they cen tyilor plans toMactual pcrfornance in later quart:rs aud
so perhaps mic-yoar cata such as December, 1,.6,_are also revealirg. ¢ °
Table 6 suggests several thikgs. First., the national sites are !
not notcbly “petter" at-management measured in this way than the Ohio gétes
even though the former were chosen in part because they were thought to;
bé "generally successful' and the latter were chosen simply becavaz th-:
all happened to'be in one lerge state. Secomd, there are fluctuvations in
.the achievemegnt of plan in all categories but both s2ts of primes %-va
clearly been having the most trouble in meeting their OJT~goals. 1his
is understandable sincevspending 0JT money requires the agreement of an
employer, Wﬁereas spending money for classrooq’tra*nen" or work experieace
.simply involves an act of will on the part of the prine sponsorship alone.

LY

Explaining Program Choice . ‘
T ‘ ’ . ) - .
We observed two general phenomena related to program cholce that we
tried to explain: change in program mix and differences between programma-
tic emphases in different prime sponsorships.

Change in Program Mix. There 1s an extensive ljiterature that argues
that program choices (including budget choices) -are basically increnental
which means that ‘¢hange occurs. in small increments amd this year s activities
can be explained almodt totally by last year's activities. (See Davis, Demp-
. ster, and Wildavsky, 1966, for a.classic statement about budgetary incremen-
talism and Braybrooke and Lindblom, 1963; and Lindblom, 1965, for-classic
statements of Incrementalism in general. For empirically based critiqdes of
budgetary incrementalism see Gisty 1974; Natchdz, and Bupp, 1973; and

Ripley and Franklin, 1975.) The ipcre¢mental line of reasoning asserts
that because of limitations in the availability zad accuracy of data, in

the time available for analysis, and in the ability of decision-makers to
predict the consequences of major policy change, programmatic decisions

tend to result in minor variations on past actions. Change comes about by
adjusting components of a program at the margins through a serieg\qf minor

"~ alterations that seldom reorient or rework a policy or program completely.

When. this reasoning is applied to CETA it simp ly means that if. true,
program mix in a prime sponsorship at any given time will be a function of
prisr: program mix. ) . °

To test this view we examined the relationships between actual program
expenditures in FY 75 and FY 76 and the relationships between planned ’
program expenditures for FY 75 and FY 76 in the national sites. Table 7
_reports the simple correlations obtained.

The relationships are strong, although the simple sta'!stic used may
well mask important variations within program components. t is interesting
to note that particularly for the two types of training programs thexd . was .
higher correlaticnbetween actual expenditures than betwcen plans, )
Althdugh strong, thegse relaticnships still leave considerable change
unerplained in the statistical sense (somewhere betweea 10X and 667, :

depending on the individual case). Thus it is clear tnat prime sponsorships ¢

3
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Table 6%

~

PERCENT OF PRIME SPCNSORS ACHIEVI’NG 857 OF PLANNED EXPEND;-

15

4

s . TURLS, NATIONAL SITES, AﬂD OHIO SITES, 3 .
. N " FY 75, FY 76, 4nd 12/76 .
'S . )
\ s 1 .
| . "
Segﬂxent“z‘of Plan Natior_tal Sites Q\l_x_i_g_Site§ A
. ; FY 75 FY 76 12/76 FY 75 Y 76 12/76
L, el
i s N
Total Plan 71% 87% _672 1z, 057 647
R s 4 9y
_Classroom Training> 50 73 €0 _-5Q 59 64 '{&-
03T~ g 1w s34 . 29 29 64
Work Experience "1 80 53 50 711 64
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Table 7: RELATIONGHIPS BETWEEN FY 75 and FY 76 EXPENDITURES AND PLANGZ
EXPENDITURES, - BY PPOGRAM SEGMENT, NATIONAL “SITES

-

N

’

[
. .‘»(_‘
. Program Segment

Correlation betweén FY 75
Expenditures and FY 76

Correlaiion between FY 75

Plarned Expenditures and

. Expenditures FY 76 Planned, Experfditures
Classroom Training . .18 .70
S ot o
9’1'. ) .93 . .58
PSE i .83 - , 96
- / "
Work Experience .80 .79 ?\
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are doing more than just extrapolating from last years' plan or ,

-, expenditures in pkarning for the future and in spending for their progreua..”

«of the past 'but are far from totally determined by it. -

3

They seenm to be niking deliberate changes that do not escape the impact

We hypotheslzed that some specific features might increase the ampunt °
of charige in individua]l prime sponsorships. .Specifically, we felt that'’
those piime sponsors that retained some of their Title I programs for
in-house delivery would -exhibit more change because of increased i
flexibility. We also felt that those prime spomsorships with high duolits
monitoring and evaluation would exhihit more change becauca they uoqu have
better "feedback" on which to make subsequent adjustrmonts. We alse fels
that those prime sponsorships in which the quality of the top staff was
relattvely high would exhibit more change because we agsuued that the )
better plamning of which these staffs seemed to be capuble would probably
reésult in larger' changeg. We also felt that in those primes in which g
service deliverer influence was perceived to be relatively low there would
be more change because there would be less entrenchmanqigushing fer
continuation of:prcgrams with: minimal change. .

‘We employed a partial correlation technique to test for the above
relationshi In fact, none of them altered the basic simple correlation
by any noti eable amount. Again, our statistic.m»y be too blunt to reficct
irportant variations in planning and spending within the program segments.
Thus we do not' reads the results as a denial that the above factors are
important, rather that they do not appear to be ir.ortant at the gross
level of the four basic segments. An alterndtive argument, of ¢ourse, is
that good, managerent in many cases may result in a consz{3;§7decision to
change plans and expenditureb very iittle.' Change may or mdy not be

warranted in any Biven case. Good manageuent comes in knowing when the 7 .
decision to change is superior to the decision not té chanpz and vice versa. < .»
Certainly, .correlation coefficients cannot Dake that oiscrimin&tion no ‘

matter how long and carefully ‘they are massaged

-~ ~
1

. Cholice of Programmatfc Emphasis:: One ssible eaplanation for the

»

~differences in program mix®in our,15 sites is that m:hpower actors ‘in -those J
sites have different preferences. We asked a variety of actors (staff .
members, planaing council members, emd service del“-erers) to rank order
their preferences for broad program categorlea under ideal conditions Lot

1

.

P

and given present circumstances, with'a rank of "1" assigned to the most
preferred program and a rank of "4" assfﬁned to the least preferred. )
(Insuffjcient data in one of our sites limits our analysis to 14 cases.,)
We then comautod an avernge raanking fqr each pregram in each prime ~ -~
sponsorship.. Wg_also computed the average response across all 14 prim
sponsors. The results of this final computation are presented in Tab

Thble 8 shows¥that fpr both'questidns, OJT was the most preferrad
program, follewed by classroom training, work experience, and PSE in that
order. The &nly difference resulting from tife explicit recognition of '
the limitations imposed by present circumstances was a slight downgrafiing
of OJT and a similar rise in the PSE ranking. Standard deviations werd ® ' 4

. generally low, indicating that there was Abstantial pgreement cu the L

€

. » +

rankings among the various ptime sponsorships.
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Table 8: AVERAGE (MEAN) PREFERENCE' OF ACTORS FOR TYPE
Of TITLE I PROGRAMS, 14 NATIONAL SITES

i !

-

-

. v
g

i -

Preference under iIi~ Preference under .
e of Pr ) .

?yp ogran Ideal Conditions Pregsent Circumstanccs

Classfoom Training 23 . 2.24

AP

A

Work Experience 2067

.
—

S
0JT o 1.96

.

PSE (Title 1) 3.24 3.01

The data reported are mean reponses on a 1 (most desirable) to 4 (least
desjirable) scale.
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~ Despite this general -agreement, it is possible that the modsst v
disagreements betw=2en the prime sponsorships in their atfitudes toward

this issué might hélp to explain the -differences in their program miues. ~

. In our Chio study we found that such preferences proved to be an i:portant

explanatory variable. Table 9 'indicates that to some extent prefercacea
are important in the getional ‘8ites as well.’

~

thig table we correlated the data on preferences with FY 76 dat:
on expenditures. We report “the association in the form of Pearson's r. .
The most interesting feature of the table tis that preferences under present
circumstances are in-every case more highly related with actual spenilug
than preferences under ideal conditious. Local conditions ("prescut
circumstances") probably both impact on preferences-and also reflect
preferences. This relationship runs ip both directions, but the figures
in Table 9 give at least some supportfo the view that actor prefereuces
are accomodated especially in the cases of'OJT and work experience.
A second possible explanation for the differences in program mix is
variation in local économic conditions--especially unemployment and
gencral fiscal health of the governments in the prime sponsorship. We used
monthly data on unemployment in 14 of our 15 national sites end judgments

—

-about fiscal condjtions to explore this relationship.

= -

We anticipated that OJT would decline’ substantially with hig
unemployment (because of a reluctance on the part of employers to\ agree
to bring on new employees) and that classroom training.would decli
moderately. (because of the increased difficulty of placing graduatee)
Work experience and PSE would be expected to increase. They would take

‘up gge\elack caused by declines in the other programs and would serve. as

a source of income' for participants, many of whom would have little need
for training, having'sbeen employed prior to the recession.

We computed correlatiqns beftweén the unemployment rates for the period

DOctober -: December, 1975 and program mix in FY 1976. The results were-

directly contrary ‘to expectations, although the relationships were weak. -
Unemployment.was positively correlated with training prograus and -
negatiweli\iorrelated with employment programs (see Table 10). The
unexpected ¥esults may stem from other factors, including past program
history. This cross sectional analysis merely relatgs unemployment rates
to sizes of programs. It does not indicate to what extent program size is
the result of unemployment rates, since it does ot contro}*fﬁr"the impact
of ,bther variables. - -

_He performed another test in which we tried to determine whether
chariges "{n unemployment rates were relat~d to°the predicted changes in
programs. In this way we hoped to limft the effects of other variables.
The change in unemployment rates from January - March, 1975, to January -
‘March, 1976, was correlated with the change in program mix from FY 1975 to
FY 1976. The results were somewhat more in keepirg with expectations
(see Table 11).” OJT was negatively related to unemployment (-.37) and
there'was a very weak positiye relationship between woYk ‘experience aand
unemployment. But the relationships with classroop training and Title I
PSE were not aa expected. It seems fair to conclude that prime sponsors
did not uniformly respond.to unemployment rates in the way that we had
anticfpated - .
/
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Tabla 9; 'RELATIO}SHIP BETWEEN ACTOR PREFERENCES AND-EXIENDiTURES,
. BY§I'POGRAM,. NATIONAL SITES, FY 76 \\<\\’

Preference under

e of Prcaram
RE ‘ * - ldeal Conditions

Y

Preféerence under
, Preséiit Clycumstances

<

B Classroom t}:aining - =.19 - i - - 102
j Work Experience } - ~.08 . .32
-0JT ~ .34 ' .53
PSE (Title I). .09 . 21 - -
» ] ) o
. - - ¥ .
The data reported are Pearson's r's, ’
® - ‘ %
£ _ ) .
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- Table 10: RELATION BETWEEN UNEMPLOYMENT (Oct.—Delc,, 1975) AND PROGRAM
EXCUNCTTJRES, FY 76, NATIONAL SITES, BY TYPE OF PROGRAM -
’ ' .
. — / /.S A
- , . - § )
. . % . Type of Program ’ Correlation (Pearson's r)
VA . :
M » /I ] L ¢
;/ Classroom Training k4 .29
i .
’ .% T - 7_‘ 0134
. Rl PSE (Title I) . -0
! 1 1 " Work experience - =45
‘ ‘ ’ N — E
i .- -
‘ -
) . '\m-\)
. < ) 7
kY
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: h e" ‘
+ \ / ’ . 3 ) \ *
L] * \ B
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'{ .Table 11: RELATION BETWEEN CHANGE IN UNEMPLOYMENT (from Jan.-March, 1975,

to Jan.-March, 1976) AND CHANGE IN PROGRAM EXPENDITURES -
(from FY 75 to FY 76), NATIONAL SITES, BY TYPE OF PROGRAM

%

‘ Type.pf Program ,Correlation (Pearson's ;)
t. ‘ .
Classroom Training . X .11
0T - 37 - .
PSE (Tltle 1)" Y
_Work experience , .11
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For both of the tests reported in Tables 10 and 11 w2 also procuced
partial correlations by controlling for location of operating respon~ibi- -
- 1ity,’> quality of monitoring, quality of evaluation, perccived quality
of top staff, and dogree of service deliverer influence. But, as with

. the apglication of thése controls in assessing change, they did not resuly
o in any 1mportunt changes in the basic relatignship rEported by the simple

e correlation. .
These mixed findings about the impact of unempléybent are consistent
with our observations during field work for the last three years. There

1s no agreed on "best" way to respond to ipcreasing or decreasiny ureuplor-

ment in programmatic terms.— Some argue that training should bé increasedl
during a recession to prepare participants for the mext unturn. Others
argue that 1t 13 foolish to stress training during periods when jobs are
scarce and therefore they push for increases in employmeni programs.

» These differing economic ideologies are reflected in oux sites. Thue,
given that different professionals react in different ways by cholce tc
the same conditions, mixzd or relativaly low relationships are, not

- surprising. The staff has a relatively high degree of control over --

expenditures on classroom tra*ning and vork experience. Thus, s¥ce they

are deliberately reacting differently to changing unemployment, the weak

. — B relationships reported in Tzble 11 make sense. The staff has relativelt

y - 2 less control over spending on OJN, since that also invdlves a commitment

’ bv an employer. Thus the stronger negative ‘correlation reported in Table
11 suggests that it is the programmatic segment in whichk’ changes in the
unemployment rate is likely to have the strongest impact. But even in

" that segment of the program the relationship explains less than 15% of the

varlance. All of these findings underscore the non-deterministic nature
of economic condltiong in relation to program choice. ~Manpower staffs
have a great deal of latitude almoct regecrdless-of thz local unemployment
plcture to c¢hift their programmatic priorities in ways they deai:a.

' ihey may be yndér other, more sevcre constraints, such as basic facts of
cormunity political influence, but they cannot plausibly argue that
changes ian unemployment make shifts in programmatic emphasis inevitable

. degpite their contrary pieferences‘ Some marginal changes may, of courco,

be warranted in response t» changing conditions, but there is debate over

- what changes riake the most sense.

| NPT,

In ad4iticn t> unermployment we alao looked a¢ tue relationship between
perceiv.:d glnera: fiscal health of primc sponsorships and broad programmafic
cholces. The .on. expectad relationship was betwaen flsczl health and the

~ use of Title I meney for PSE slois. We expectetl that rclationship to be
. " negative. Ue had no reason to expect that any otner relationships would
. appear.  When we correlated our judgments about fiscal health with sperding
0 by program segment for both FY 75 and FY 76, in general our expectations
o of weak, random relationships were realiyed. The relationship betweeh
fiscal health and PSE ‘spending in FY 75 was ‘nonekistent zad was mildly
positive (.30) in FY 76. If anyting, Title I spending for PSE was a
_1little more likely to occur in fiacally healthy prime sponsorships.
Oyr expectation about PSE anq fiscal health came from our Ohio
study. In Oh'o a number of prime sponsorships in fiscal trouble had
resorted to spending Title I for PST as anothcr method of keeping the -
- governmental payroll from shrinking. Our national sites did hot engage in
. ) such behavior.. Thz few Title I PGE programs that exdictcd were generally for
- creating new po3itions for the,disadvantaged and trancition to perwalence
vag quite high. -
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officials to serving wmoreldisadvantaged persons..
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¥

ADINISTRATION OF THE.LOCAL DELIVERY SYSTEM ~ % |

’

There are a number of important chpices tkat help shape: the type
of delivery system developed by any prime sponsorship. These include
‘basic operational artangements (the degree of administrative Integraiion
" of the programs under different CETA titles, programmatic iutegration of
all seguer*s of the CLTA enterprise, and the allocation of operating
responsibility); the method used for selecting service deliverers; the
nature of program menitoring; the nature of program evaluation; and the use
of the Employment Service ih CETA., . '

"Basic Operational Arrangements ;T-\\““

The Administrative Integration of the Major CETA Titles. Six of our
national CETA sites had a high level of administrative integration across -’
titles. There were no separate staff units for separate titles; the staffs
‘were organized by function regardless_of title. Nine prime sponsorahips *
chose to operate with a low level of administrative integration, usually -
with a very separate and distinct PSE staff unit. When the six with
relatively high administrative integration are compared to the nime with.
low integration it becomes ‘apparent that high integration is more likely
‘in prime sponsorships with 1) a more open'bETA decision-making systéem
(not completely dominated just by professional staff and political
officials); 2) a lower unemployment rate (and, theréfore, a relativély
smaller amount of PSE money); 3) greater staff independence fnpm political
officials; and 4) 4 higher commitment on the part of the political

*

The level of integration is, of course, not colpletely within the
power of staif to decice. 1In fact, in many’ jurisdictions the decision.
about whether to separate Title I and PSE admihistratively was made by
political, officials and their closest advisors at the beginning CETA
and has vt really been open to'question since.

. Programmatic Intasgratjon. By ptogrammatic integration i1s mecant the
degree to which CETA participants are able to move botwzen different
Title I programs or betwecn programs funded under different Title This
type of integration is much mgre cpen to staff manipulation and o ange
than is basic auministrative integration. -

!
/
1

In the 15 sites ly one had a high degree of programmatic
integration. Six mote had at least some elements of integration. Eight
had made virtually no attempt to achieve programmatic integrafion.

A higher degree of programmatic integration is mofe likely to be
-present in those prime sponsorships in which the staff has a.higher degrea
of independence from political officials-and in smaller single city or
single county prime sponsorships. Larger prime sponsorships and consortia
often elect to avoid programmatic integration to simplify adminictration

of what 18 a very large and potentially very complex program.
- i
Prime sponsorships more heavily committed to training programs

7

"(cfassroom training and on-the-job training) rather tham employment programs )

L 4

(work experience and PSE) with Title I are less likely to have programmatic ~

N
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integrafion. Likewise, those mor% pgmmitted to inGoIVing business in *
CETA 2re less likely to have programmatic integration than those less

.committed. These associations seem plausible for two reéasons. First,

the training programs and the commitment to business involvement are both

aimed at producing unsubsidized jobs for Title I clients. If this effort
18 successful there is little reason to think- they would need to move to

a Title I erployment program or- to & Title II or Title VE-slot., Second,
since Title I employment programsy are v%yi gimilar to PSE programs it is .
not surprising that those with a greater involvement in the former would
also have greater programmatic integration between titles.

Primg spongors with higher programmatic integration tend to have
manual Management Informatiem Systems (MIS) rather than automated systems.
This 18 largely a function of the size of the prime sponsorship. Smailer
primes are more likely to have both higher program integration and manual,
MIS systems. .

In some prime sponsorships the staff tends to view PSE programs as
either "tainted" politically or as illegitimate manpower programs. Vhere
those attitudes prevail there 1s less likely to be any programmatic inte-

gration,

Operating Respongibility. Nine of the national sites contracted °
for virtually all service delivery. Six retaified at least a considerable
portion (and, in two cases, virtually all) of their programs for in-house
operation. - -

The division ®df operating responsibility is related more to one central
historical fact than tgaanything else. Priles that had a large -npmber of

. experienced manpower iverers operating categorical programs when CETA

began were very likely to contract out all or most of their programs .

Once the deliverers made the transition to CETA then they helped generate -
a decision system that helped perpetuate their role in the system. Thus
those primes with a high proportion of service delivery under contract
also tend to be those in which service deliverer influence is relatiwvely
high, in which the decision-making system is relatively open’ (usyally to
service, deliverer influence through the MAC), and in which politikal offi-

- clals are aware of the‘costs they might incur if they allowed impo¥tant

contractors to be cut severely or deleted from the system.

The Selection of Service Deiiveré;s oo

It is well established that the selgction of service deliverers 17 the
first few yearﬁ of CETA often represented highly political choices (see
Mirengoff and Rindler, 1976; Mirengoff, 1976; and Ripley and others, 1977),
~That point need not be reargued. Nor.need it be argued that when scarce.

considetations are virtually inevitable. , ‘ a

'Whdt can vary, however, is the degzee of politicization of the chodces - -

made. Some observers have argued that one good way of reducing political
choices and increasing program performance-oriented cholces is to adopt
a version of a request-for-proposal system for cheosing deliverers.

- ' L

" resources are to be divided, choices 'badBed partially on political - -

o
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Seven of our 15 ﬁites did not use an& form of RFP. Qf tha eight vho
used an RFP in some mpde, two used a formal RFP for the entire system,

five used a formel FIP for some -program components, and one used an infcraal
RFP for the complete ’ystem. The .use of an RFP was more likely, in larger
prime sponsorships in terms of population and in consortia., Only two of

the nige non-consortia used an RFP of any sort.

RFP's were also more likely to be used in primes in which the

relative comnitment‘ to training programs under Title I (as measured by —f/

their allocation of funds between fraining programs and employment programs)
was high. This seems reasonable, given that those s Pffs most committzd

to training programs are also most likely to worry about costs, efficiency,
and other aspects of "rational" administration. Their costs are also. more
visible to the Department of Labor since the cost of a classroom training

»slot is typically much higher than the cost ofra work experience slot.
L

4

, There/}s good evidence that a relatively active-MAC is associa**d wlth
the' use an Th our national sites none of’the four with an inactive -
council used an RFP.1 Eight of the 11 with a relatively active council

did use an RFP. The direction of causality is not clear. It may be that
a prime sponsor staff simultaneously made the decision to seek an active
council and to institute an RFP system. Or it may be that the council
itself pushed for the development of seme form of RFP system so_that it
would have some relatively clear criteria to use in giving its advice on
deliverer decisions. It certainly makes sense that if a council wants

to have genuine influence in the selection of deliverers that it would
find the information generated by an RFP easier to deal with than
information likely to be less structured and more amorphous in the ‘abgence
of an RFP.. And, in fact, in those instances in which an RFP is used,

the council is also more likely to be perceived as very important or
importént in the selection of deliverers and in making Title 1 program
decisions than if no RFP is used.

'3

What differences in perceptions by the actors of different facets of
CETA decision-making does the presence or absence of an RFP system make?
We probed for evidence on this question in our interviews. The general
answer is that thus far the use of an RFP has not made a great deal of
difference. We would hasten to add, .however, that.l) there are some small
differences that are suggestive and 2); in most areas the RFP was quite new
and so mzy not have had ofuch . impact on perceptions as yet, even though
such impact may be forthcoming in the future.

Thus far about the same proportion of actors in both the RFP sites
and the non-RFP sites assumed that service deliverers would be refunded.
The existence of an RFP, does not seem to have cut into the general presump-
tion that those deliverers in the system will remain An the system. °

There is some evidence that the presence or absence of “an RFP
has had some marginal impact on the perceptions of actors about why
deliverers were chosen. . In interviews we asked actors tc indicate th=
presence or absence and the importance of six possible reasons -fot choosirg
specific service deliverers. We also asked them to name the single most
important iepson. The six choices were: .

A Y -

¢
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1. The aﬁsenoo‘og alternative deliverers. ?

2. Prior dezisions to serve.particular clienr groops.
3. Economic conditions in rne prize spongorship.

4., Political conaider’ﬁtion,saassociated with an agency.
5. The ouality of the deliverer's previous performance.
6. Adwice and guidance from the Regional Office of DUL.
When the ansvers are ranked by frequency of "yes" roSponses for ‘primes

with RFP systems and those without RFP 'systems only a few differences” = &
emerge.. Table 12 summarizes those respon3es. Political considerations

‘come out about the same. The most important difference is that previous

performance is cited much more frequently by actors working in an RF? system
than -those working in a non-RFP system. This at least gives a hint that
the presence of some form of RFP is contributing to perceptions of
rational" decision-making. :

When the single most important reason for service deliverer choice
is analyzed, serving particular client groups is the most important in’
those primes with an-RFP. Political considerations are cited as the second
most important reason. In pyfmes without an RFP, political considerations
are named most frequently. “ceptions that political choices are important
are present in all prime Sponsorships, but they are'perceived as marginally

more important in primes where an RFP is not present.

We also probed for the level of satisfaction with the process of
choosing service ‘deliverers on the part of actors. Those actors in Lt
systems with an RFP system tended to be fmore dissatisfied than those in
systems without an RFP. At least three'reasons seem to explain this diff-
erence. First, in most areas an RFP system is relatively new. Novelty
is always a threat to stability and may well raise levrls of dissatis-
faction, at least in the short run. Second, particularly if the RiP 1is
quite formal, elzborate, and frequent, the consumption of time andsenergy
involved in using it and making decisions on the basis of it may cause
dissatisfaction. Third; it is pdssible that tHe use of the RFP has forced
actors to think in a critical way about their gnals and about means for
attaining those goals. Such critical thinking may well raise dissatis-
faction in general. But this 1s a 'good" form of dissatisfaction in that

1t 18 occuring in the context of increasingly self-consclous, goal oriented

decision-making. . -

Program Monitoring and Evaluation

-

3
L
-

- Monitoring. On the basis of our observatiens of .both extent and
quality of monitoring we ranked the 15 sites on a nominal scale ¢f high,
medium,. and low. Eight engaged in a high level of monitoring, five in .
a medium level, and only two in a low level. This suggesis that a reason-
ably-serious approach to monitoring is defined in most instances as an
integral part of CETA management. ’

A

-
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S Table 12: FREQUENCY OF ACTORS' PERCEPTIONS OF REASCNS
FOR SERVICE DELIVERER SELECTION -
L
Frequency In Prime Sponsorships In Prime Sponsorships

with RFP

without RFP

< Mygt often cited

%

1. Serve particular cliepts
2. Previous performance,

3. Politicél congideratioqs
4. Ro altgfnativesg

5. Ecqnomic conditions

L d
6. DOL guidance

—r

1. Serve particular cli@gfgn\

2.5 No alternatives

1,‘ ’

2ﬂ5‘ Political considzrations

-

4. Economic conditions

5. Previous performaﬁceli

6. DOL guidance

R
) Least often cited

-
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Evaluation. We also made judgments about the extent and quality of
evaluation in cur 15 sites and divided the 15 sites into hight and low.
Seven were in the formef category and 8 were in the latter category.

The preécn0° of evaluation 1s assoc with four other factors.

First, evaluation-is more likely in brimes in which conflict in ‘the systecm -

1s reélatively low. There are two pla sible explanations for this. On
the ofe hand, if coping with conflict takes up a large portion of staff

- time it may be that evaluation 1s pergeived as a luxury and/or as too

thrcatening to institute. On the other hand, the lack of evaluatfon (waich
is often tied to an open decision process in which evaluation rcsu1§°
are publicized) may contributé to a high degree of conflict because,of the
suspicion bred by closed systems in which decisions are arrived at .on an
unknown information base. . * ) - .
Second, evaluation occurs in prime sponsorships in'which the staff
is generally using high quality information of all kinds in making 1ts

,.decisions.

.
e

-

Third, evaluation ié/Best Iikely in those primes‘with the strongest.
monitoring systems. _——- ‘ .
. <

Fourth, evaluation is more likely in systeﬁq in which all service
delivery is contracted out. Self-evaluation of in-house delivery is rare.

Evaluation and Monitoring Considered Together. ‘We'merged our sapafate
judgments about monitoring and evaluation to produce a single evaluation/
monitoring scale. Four sites ranked high on this scale; six ranked m2diu:;
and Pive ranked low. The same four factors associated with a high degree
of evaluation were assoclated with high placement on this scale. In
addition, primes with manual MIS'es were more likely to rank higher on the
scale than those with automated MIS's. This does not argue against the , -
ultimate utiljty of automated MIS's. But it does point up the necessit{f
of a staff béing ready to use the results of automation in a meaningful
way. A staff that thoroughly understands and uses 4 good manual MIG eysten
can engage in more effective monitoring and evaluation than a staff
confronted with a cofplicated automated MIS that no more than a few people
unde&tand and can manipulate.

-
[y -
- i

In general, when we relat%d the degree of evaluation and monitd’ing
present to the degree of budgetary change for service deliverers between ‘ _
FY 76 and FY 77 it appears ‘that monitoring and evaluation are not used\‘h\,
to justify cuttidg deliverers' budgets significantly (defined as moreqtha
15% change ih ond year). _In fact, primes that .ranked low on monitorfng
alone and op monitorin q!? evaluation combined~were the most likely to
cut their deliverers. Thdse ranking low on. the gvaluation scale alone
were the most likely to be unstable-~-by granting large increases and by .
making large "cuts. Conversely, those‘primes high on the monitoring scale
were the most likely to increase deliverer budgets significantly. Those
ranked medium on the combined 8cale, when contrasted td those ranked low, -

.were most likely to grant increases. And those high on the evaluation scale

alone were most likely to make only marginal budget thatges+for individual
deliverers. Thus, deliverers cannot ratienally fear increased monitoring -’
and evaluation, _In fact, increases in both tends to bring either atabi%}ty
to-the budgetary decisions in’the system or increases to existing deliverers.

W

. ‘l‘
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. Preu,umaoly thgge decisions are bettcr justi’ied and more ¥
of the existeiice of good monitoring and evaluation.

"rationat” bn"auso

A e Uze of the Ex pl")ml:nt Service in CETA ’!, PN T
'.._ . ¥ s .t . . L "
) "+« Nine of our- 15 sites rely'on the Employment Service for important ’
- segments:of their Title I programs. The other 6 sites make only moderate -

to low. use %f ES.- ) ' i ’

-
.

When ‘budget’ change‘is examineg,fr:r those sites using ES sevaval e
¢ Patterns become apparent. First; there was relatively litile slignir!. 1k
) change (definad es more than 15%) betweén FY 75 and FY 76, and what-
: - Bérnificant change did occur was usually in an inéreasing directicn. -,
Sec here was more change between FY. 76 and FY 77--about half remained
. relatively stsble and about half changed mo‘ than 15%. Ofe thos€ chauging
there was close to an even balance between those increasing (3 cases)
end those de®reasing (4 cases). Thus, overall, ES has retaincd its /

impop:ance at these sites but prime sponsors seem more willing to aaxe ) L

) ’.‘ Several fagtors are associated with a larger role for ES. Such a
role is more likely in primes that are larger in“ﬂﬂ!’d‘fation,, have an open
i decision-making process, ayd have vpolitical ‘officials with a relatively
.~ , strong commitment to joB placement. -

JPerceptions of ES performance by actors in the systems are mixed. .. .
. Over time 1t seems that there has been a small shift toward more favmable

" wview f . .
] . 8 o ES / ‘ . . . e
*  hen asked why ES .was chosen as a deliverer, three reasons were cites

3 T most often: the absencg of alternitives (ES has been large and impor:ant,

- for meny decades and is an obvious repgsitory of manpewer experience

S " are quite -pleased with’the performance they have observed); and Departmen
3 / of Labor guldante '(thg con\tinuing campaign by DOL to perﬂuade priﬂea to

A - T
. use ES). oo . ' . ,

. ) R ) ‘ . i - - K . g 4
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S " STAFE mt:.(csmr?r OF CONFLICT o . u - a \
S = S : "
..,‘ ' In this séction,awe shall analyze the 'conflict that has pccurred °
o x -1in tb.e fifteen national sites and staff efforts to deal with conflict. -
’ . -Wa shall attempt to 'chAracter-iZ:; ‘the gonflict thatewe have, observed and . '
. sgek to.explain its rodts. Similarly, we shall attempt to isolate the’
N LT factors that are related to prime sponsor stritegies for ‘dealing with
‘various actors. Wg shall not attempt to assess the results of corflict or
\ _ .the results of prime sponsor strategles. Those tasks are reserved fo<
a later section of thie report.

] (. oo a—
.o BY and largel, c‘onf]}ct waa 1&: a serious problem in ‘sur national :
sites. CETA.was not the subject of either loud or continuing publ"c debatz,

What coriflict did exist tended to cemter on the funding of service
deliverers or the related question of the locus of authority for naking
‘ . seryice deliverer funding decisiors. .By comparison, the more abstract

B - quegticn of program choice received vecy little ‘attention. Even the
. ‘f" » b R 1 N . ¢

~

- d‘, "s; - . 4‘1! ‘ (.

. L 4 ‘ »

g negative judgments in budgetary terms,\v;l}en they think they are.-justiiie:l. ' ‘}

and maybe expertise); the quality of its previous performance (some actori .
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question of’thc distribution of services among various ‘cormundty: grdupa
- (minorities, wom2n, and so on) received little atteqntipm, 'excapt when
segments of the community ohjected to a setvice delivery fdnding decisica
that was interpreted as having ethniciovertones. - -
Q@ If the intent of the legislation was to encourage discussion of the
proper disr"iﬁution ‘'of resources among. groups via the mechanism -of.the .,
planning council, then that intent’ has not been fulfilled. Debate centeis”
around the choi¢e of service deliverers and other issues are aired only -
in that context, if at all. Consequently, a staff that is unwill'ug to
endure some deffifee of conflict will pr obably be unable to effect Chﬂagc:
in its primeréppnsor service delivery system because that sort of ilaltiitive
i3 most l%ﬁé' to lead to conflftt. _ L cs

*

‘.

The primary measure of conflict to be used im -the following analysis
rests on ‘the judgment of our field research teams assigned to the various
prime sponsorships. Each team ranked its site on a five point scale ranbin'
from high conflict toJow .conflict. Eight of the 15 sites were ju
.to exhibit low confli®®, five were ranked as eithef moderate or lows
moderate, ,and only two were viewed as ‘having more than modzrate conflict.
Tnese judgments; were in fairly close agreement %ith the judgment ‘of our
interview resSpondents at the sites, who also felt that co¥1lict in their
prime sponsorships was gegerally"pw Given a three point scale ¢l = a »
lot, 2 = gome, 3 = not mueft) , respondents, on the avérage, gave qnly two
of their sites a score Iess thah 2.0. These were, incidentally, the came
sites that we judged to have more than moderate conflict..” We will use our =

=

measure rather than average‘questionnaire response because our steff has hai
experience with other gites as a basis of comparison, wHereas our respon-
dents lacked any such basis. . . -

. " , %

It is cleag, that service delivery decisions are generally related to
conflict, but are there more specific aspects of primé sponsor characteris-
‘tics or behavlor that are related to-conflict? Our gtaff Judged each
prime sponsorship on a number of different characteristics, many of them
related in some way to service delivery. ,hWe usea these measures to test a
-thumber of specific hypotheses. The hypotheses dealt with context, ctaff
aggressiveness, divergent values, and openness of “the decision—maaing )
process. We used’ correlational anal{sis-to test fecr relaticaships, " In

genaral, the*correlations were very low and a humber were_jglgzheropposite
Jlrection from that expected. .

- ' . ]
Context‘ . . . ‘ y ’ : ‘

We felt that a number of different factors- that form ‘the context of
the.relationship'between staff and service deliverers could increase the
I1hoodgef ‘conflict. Two of thege factors relate to the amount of Tit
I ding "received by the prime sponsorship We hypothesized that
conflict 18 more likely when Title T funding 1s .declinihg from year to
year and when ,the formula-determinea total 1s gmall relative to the size
of the labor force. In béth cases, service deliverers would have to actept
“less: in the first case, less than,the year, before"in the second case,
less than seryice deliverers receiye in prime sponsorships of similar size.
A third factor thav: cannot be’ changed is the size of the’ minority
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populatien (defined as the sum of the nonwhite and Spanish speaking
populations, converted td percentages, as measured-in the 1970° census).. )
A larger minority population was hypothesized to make conflict more likely .
-because it would Increase the podsibility of an ethnic struggle superim-
posed on the possibility of a purely organizational struggle for funds and ’
staffing. A final factor that 1is beyond the control of the prime .
sponsor is th» smount of pre-CETA experience accumyTated by séfvice ° .
deliverers. The gred{er the proportion of agencies with such experience,
we hypothesized, the more likely it is that they will be set in their ways
and resist staff attempts t@ change their behavior, thus generating
conflict.
s . >

Two final factors help form the context for conflict, and these are
under the* control of the prime sponsorship. If conflict is most likely .
the result of prime sponsor/service deliverer relationships, then it seems
reasonable to suppose that conflict is more’ 1ikely when theré are more
prime sponsor/service deliverer interactions. These 1nteractions, in turn, -
are more likely when a greater pmoportion of a prime sponsor 's Title I funds
are used to fund outside agencies rather than to operate programs internal-
ly. They are also more likely when a prime sponsor funds prog%ams normally B
operated by outside agencies (work experience and clasgroom training).

\—__The context variables tended fo’produce only low to moderate
correlations. Only one .was statistically significantl/ at even-thé .10 )
level. The experience of service deliverers was not found to be positively

related to conflict. In fact, the relationship was negative (a correlation
of - M). A review of the data indicates that -this result was duc in part
to_the distributions’of values for the two variables: . conflict tended

to be low in most prime sponsorchips, while agency manpower experience was
quite high. In such relationships a few cases can have a4 major impact on
the correlation. This seems to hape happened here. Given the circum-

" stances, we hesitate to say that{conflict is more likely where service

deliverers are new. It is also ‘lausible, of course, to hypothesize that
experienqed deliverers would create conflict through resistance to staf¥t
decisions 1if those decisions were thredtening. It may be that in our sites
experienced deliverers hgd sufficient influence in the decision-making
process to prevént decisions they did ‘not \g!é. Thus - there was no reason
for conflict to emerge.

-

Three of the3:Emaining five relationships *vere also in th rection
opposite that predicted, but they were very weak relationships.  Conflict -
tended to be slightly more severe where Title I fhnding was increasing,

where subcontracting was less extensive, gnd where ‘a relatively small share

significance; even though the 15 national sites do not constitute a sample.
Social scilentists are divided over whether this is a proper use of the
“significance test. For readings on both sides of this QUestion, gsee
Morrison and Henkel (1970). Given the debate, wye also report correlations
that are not technically "significant” but that are, at minimum, suggestive
of important relationships. The general rule of thumb that "the higher

the correlation, the more meaningful it 1is," should also be remembered
given both tha debate over the use of significance tests and the relatively
small number of ‘ceses with which n2 are -deallng

\ }

1/ AP various -points in the analysis we have used tests of statistical 1
|

|
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.o { of funds was devoted to classroom and work experience prorrans. The -
.. ~ failure of the first of these hypotheses seems to be duve in large part
. o the exceptional behavior of two prime sponsorships: Duluth and
. cramento-Yoio. - Duluth suffered the greatest funding cut in our fifteen
national sites (Gown to 73% of 1974 funding levels without adjusting for
~ - inflation) while Saeramento-Yolo was among the more fortunate (1247). As
’ the site repc=ts have' indicated, Duluth has enjoyed a remarkable degree of
B . comnunity—mindedness in the mappower arena. All funded agepcies.were
willing to accept their shares of the cut. On the other hand the
. ) *. Sacramento-Yolo consortium experienced the most conflict of the flfteei
sites, 'But this conflict was not typlcal. Service deliwery questioru we. ™
involved; but so too were a large number of other matters. It is not llkely
: o . that funding'levels would have much dmpact on that kind of problem. If
these two sites were excluded,’ the relationship between conflict and
furiding cuts would probably he positive, as hypothesized. But even then,’
the relationship would not be a very strong one.

.+ —The extent of subcontracting and the size of progrims normally operated
by outside agencies were also’'negatively related (very weakly) to the
‘amount of conflict, contrary to our expectations. It would appear that

so long as there are some service deliverers receiving some share of

_funds, the context for conflict is obtained. The degree of conflict would

" then depend on, the,wa? in which the staff-deliverer relationship 1is

_managed rather than on the number of such agencies (at least within
_ reasonable limits) or on the'size of their contracts.

M

‘ - The size of the minorigy population was not highly correlated with
conflict, although it was in the expected direction. This lénds credence
“to our earlier observat that-conflict in"our 15 sites generally
involved the simple question:’ which agencies get. how’'much money with how
’much autonomy? .The share of setvices that eventually are allocated to
L various ethnic og minority groups in a community is publicly discussed only--
- . infrequenly. It also seems to be generally true that our national sites .
have given minority groups a reasonable share of services. (See the
section on program participants, below?})
_-The amount‘of fundinig relative to the size of the labor force did
produce negative\correlstion with conflict, as “expected, but the relation-
. ship is weak and so~we claim little about it
,w', o
In short, nong of the contextual variables produced a significant .
positive correfhmion with c0nflict. This is probably not:surprising, given
that even as hypothesized, the relationships are ngirect, they set the
stage for conflice, but probably do not cause 1it. . Consequently, even
, -though the conrelagions are generally low, it is still possible -that some
__ ~ of these variables are inportaﬁt for the understanding of conflict. Only
a much 1arger,data base would allow us to test the various indirect
relationships In a *confident way. - Until such data are avallable, discussiont ’
*+ of the contexg for CETA conflict must remain somewhat speculative and be '
‘based primar ly.on first-hand observatiqn.

-

v - ' \

v

>

[
“

”




“ - 7, . - .

_ Staff Aggressiveness . ; N )

— P
- * -
-

. The second group of hypotheses argues that 5% agy-essive staff will .~
have to deal with more conflict thanaa staff that takel a laissez faire
< attitude toward its subcéntractors. Aggressiveness is-measured in ‘
- eight gifferent ways: -extent of monitoring, quality of monitoring, extent
: of evaluation, quality of evaluation, the extent to which evaluation result:
affect {unding decisions, the extent to which the refunding of eetvice
deliverers is treated as an dpen question, and the general quality and
. experience of the staff. These last two variables are included because
.the less able 'staffs Spend so much of their time trying to keep up with
‘mere management routine that they have little energy left for initiurives
directed.toward service deliverers. The less experienced staffs suffer
from a similar problem. They too have had to spend more time on the purely |
mechenical aspects oB-their operations than staffs that were familiar with.
manpower program operations prior to CETA. .

. ’ The only two significant relationships ‘were found bctween quality of
monitoring and conflict (-.48) and quality of evaluation and conflict (-.47).
They were both in the opposite direction from thdt hypothesized. (There .
were also moderate negative correlations with extent of both monitoring \
and evaluation.) These aspects of staff aggressiveness did not generate
conflict. 1In fact, the regularization of these relationships seems to hava
. reduced.conflict. This is in line with the comments made in interviews by
some service deliverers that they would like to be monitored and evaluated .
on the basis of explicitly stated criteria and program goals. They prefer '
this to capricious or arbitrary judgments about how they were doing.
Thus the reluctance of some prime sponsorships to institute good monitoring:
and especially good evaluation on the bagis that they are too threatening
t6 service deliverers and would produce an unacceptably high level of
. conflict in the system is ill-founded. It might be claiming too much to
’ say that starting otr_improving monitorin and/or evaluation will‘cure -
conflict, but we can say with some confidence that it is»not lik@ly to
create new conflict.

2 v

.
[T -~

‘ . Divergent Values .

°

Wy

- . The third gtoup of hypotheses considers the respective values of .
relevant attors. Our observations, both in Ohio and in the naticn: 1 sites,
indigate that a common cause of conflict 18 a staff desire to improve per-
formance in ways that run against a service dellverer desire to.cerve the
most disadvantaged. This is particularly true when the service deiiverer
18 a community action agency, since the CAA has a legal mandate and often )

" an emotional commitment to serve the very poor. We hypothesized that prime
_ sponsors ‘that have staffs with strong placement orientations or prime ’
. sponsors whose service deliverers are particularly committed to service
to the disadvaptaged are most likely to experience conflict.

-
- ¢

The values we felt we could measure did not serve to explain conflict
. very well. One relationship (staff commitment to placement) was negative |

K and one (deliverer commitment to the disadvantaged) was positive, but both
were 80 weak as to offer no support for generalizations.

I T
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Openness of the Decision—hakingggtqceSs ¢ )
Ve hypothesized that an openeiecision-making process would be related
to less conflict than a e closed procesg. Specifically, we felt that
where' the MAC was more a ve and influential there-would be less ‘conflict.
We felt that those prime sponsorships in which the decision process was
perceived to be cpen by the actots would have less conflict. And we felt
that ‘in those cases in which service deliverers were perceived to have
congiderable influence there would bé less conflict because there would
probably be less suspicion. Co _‘\, o,
The.puxrelations in fact all turned out to be positive. One (with the
MAC) was very low but the other two were reasonably high (.33 in the gase -
of perceéptions of openness and .49 in the case of service deliverer
influence) . e

In a general sense, then, opening the decision—making system does th
reduce conflict. It may even increase it, at least for the short-run.
What may be very impgrtant, however, s _that the conflict is likely to be

focused on such central questions as goals, target groups, and performance

rather than on petty bickering, personalities, suspicion of fayor{tism for
some deliverers, ethnic rivalries, and other concerns that are, fréquent in

. prime sponsorships with closed decision systems. The former cpnflicts

are importan; and legitimate points that need to be debated in{aopen.’ The

_latter Conflicts are petty and usually unproductive from the gbint of view

of improving quality of.programs and service delivery. To the extent that
conflict is focused on important questions by opening .the decision-making
system and to the extent that that focus dispels petty . and unimportant
squabbles, we continue to believe that opening the system makes good
‘sense. It cannot be argued as a selling point that opening decision-making
will reduce conflic cases but it certainly can be argued that it ,
will help focus dis%; t on important issues.

A Cliliing Note -

In our progress reports we répeatedly took the position, based on our
observations at the sites, that a staff that sought to avoid all conflict
also usually avoided hard programmatic choices that ultimately would serve
the participants better. We continue to take that position. Obviously, - L
we have not found what "causes" conflict or relative- absence of conflict
in a strictly correlational sense. Perhaps our mosf‘significant finding is
that one central staffs activity often interpreted as aggressiye—the
institutioE or improvement of systematit monitoring and evaluation of
service deliverers--does not lead to increased conflict, but in fact it
may lead to decreased conflict. But even those actions that may lead to.
increased conflict--especially opening the decision process--can also have
salutary effects if they help focus the debate and disagreement on important’

=3

issues the prime sponsorship should face rather than avoid.

RELATIONS WITH BUSINESS AND ORGANIZED LABOR \

P , In this section we will g}iefly descrife the extent of business and

organized labor involvement in CETA and then attempt to explain why it
occurs in some sites but not in others.

»
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L By business involvement we mcan the extent to which the prime 8p . GOY

_ has been able to elicit the interest and participation of busihessmen.in
- the CETA program. This topic was a standar part of each of our fiftezen
site reports duiirg the past year. Those di sions were used to develok
a summary measure, ranked from hfgh to low, for ecach of the national sites.
« On that basis, five of the sites were ranked medium Bigh, one was ranked
‘medium, throc were ranked medium low, and vere ranked- low 1n their
ability to elicif’\painess 1nvolvement. P

~

It seems worthwhile 'to note-the kinds of activities for which §ites
were given medium high rankings, both so the meaning of the measure can be
better understocd and so readers of this report can profit frem the
innovations we observed. Dallas County had a Job fair that brought CETA

\ clients and employers together. It also gave the local Chamber of Commerce.
a job development contract. Denver had organized conferences between its.
_staff and employers; it also subcontracted with a private,qfor-profit
‘corporation to dd assessment and placement. Duluth's MAC surveyed o*pioyefa
R who had hired CETA participants and used the responses to make changes in
the CETA training program. Duluth also has instituted an advisory board
consisting of represehtatives from business, labor, the CETA staff, and
area vocational-technical schools to suggest ways in which the broader
vocational education est ishment can serve the needs of industry in the
area. Wilmington has d€veloped new courses in such high paying skills as
P plpefitting and ‘shipfitting in close consultation with a local shipbuilder, -
which has in turn hired most of tWe graduates of the course.
- In general; those prime spﬁasors that subcontracted all programs were
.less successful in eliciting business cooperation than those that retained
some or all programs in-house,

.Success in involving bustness 1is related to the proportion,of
businessmen on the MAC. The correlation is reasonably high and would be
substantial excépt that'one prime sponsor with a low degree of business -
involvement had a large numBer of businessmen appointed to a council that
never met. The only other major exception was a prime sponsor that

N delegated responsibility for developing business ties to.service deliverers.
Business ‘involvement seems to be ephanced when a prime sponsor has a large
proportion (roughly 15% or more) of businessmen on an active and- |

- ,influential council and when the staff makes liaison with business a major
pricrity. Appointing a major local employer to the chairmanship of the

council will often produce some desired results.” It is clear from oyr .

experience both in Ohio and in the national sites that close cooperation
between local employers and the CETA program does not come easily.

Employers generally want to hire the most qualified applicants available;

they are unlikely to believe that such applicants avill be found on the

CETA rolls. Only close cooperation is likely to change that impression.\‘

There is less to say concerning labor involvement €imply because there
is B0 little. There were labor representatives on almost all of the -
councils. Often labor was heavily represented on these councils. But
frequently labor's interest was quite narrow, focusing on the impact of

" CETA programs on the promotion opportunities or other such concerns of
municipal and county employees. In other cases, labor representatives on
~ the councils simply acted as individuals concerned with the success of a
'1' goverrmment program, not as repreeentatives of a larger organization with
‘ specific interests. N .
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Lowell and King-3nohomish are major exceptions,

apprenticeship programs for CETA participants.

A qu crtler prime'sponsorships {notably Dallas County and the

37

1hey both sponsored

This emphasls on trainipg
in the skilled trcd:is fs clearly the most valuable direction for CETA/union
cooperation to tuake, because enly unjon participation will give CETA
participants a cnance to enter these occupations.

Birmingham Consortium) have taken smaller steps to use unions to get

participants into the skilled trades.

. -
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12I. TROGRAT( FATTICIPANTS

DESCRIPTION OF TITLE I PARTICIPANTS

S Talble 1" shows the characteristics of Title I participants enrolled 2wl
entering employment for the nation, the state of Ohio, and the 15 national
sites for ihree selected quarters. The percent of any group enrolled is
calculated by dividing the number of that group enrolled by thz uvmber of
all individuals enrolled. The percent of-amny group entéring employm:at 1is
calculated by dividing the number of that group entering employment by the
number of all individuals entering employment. As the table shows, the
two percentages can vary considerably. That is, the characteristics
of those served through enrollment in CETA and ghosegdu>enter employment
from a CETA slot are different.”’

-

The three quarters used in Table 13 were chosen for specific reasons.

-December, 1974, is tife earliest date for which complete data are available, '

and thus gives an early reading,, based on -cumulative data for two quarters.
June, 1975, 1is used because the data-are cumulative for the first full
year of CETA. September, 1976, is used because the data are cuymulative '
for the five éuarters beginning in July, 1975. Data were also available for
December, 1976, but were not used because they represented only the first,
quarter of Fiscal 1977. R - -, )
Primary attention in analyzing the data presented in this section will
be devoted to discussing the participant service patterns and changes in '
the 15 selected prime sponsors, and relating-these to national trends.
The Ohio figures have ‘been added for comparative purposes and the discussic»
of Qhio results w1l be limited to noting the relationship between patterns
uncovered in the selected sites and those found in Ohio, except in those
casggs in which Ohio patterns diverge noticeably from the national
patterns or those found in the 15 selected sites.

Patterns of enrollments rgvealed by Table 13 are as follows:

m%/‘Nationally, in Ohio, and in the 15 sites, participants are
becomlng less young. ‘

2. 1In all 3 groups, participants‘are becoming better educated.

. 3. Nationally, the percentage of nonwhite participiﬁfs has remained
virtuaily unchanged. In Ohio, the percentage has declined somewhat. In
the national sites it has increaged somewhat. ) - )

-2 "4, In all 3 prime ssbnsor groupings, Title I participants have become
less disadvantaged. However, economically disadvantaged participants, still
- account for at least 3/4 of all participants in all three groups.

5. The percentage of females in all three grouﬁz has stabilized
after an initigl moderate decline.

¥ K]

¢

e,

I




e - D S - R - -
o Tsble 17: CHARACTERIZTICS OF TITLE I PARTICIPANTS ENROLLED AND ENTERING EMPLOYMENT,
ik : U.S., OHIO, AND NATIONAL SITES, SELECTED QUARIERS, 1974-1976
(percentage enrolled are the numbers not in parentheses;
percentage entering employment e\lre the numbers in parentheses)
oz . - . - ‘\\\ . ~ . —_
_ % of All . Z of A1l % of Participents at
aracteristic U.S. Participdnts -Chio Participants ‘ 15 National _Sites
. 12/31774 - 6/30/75 9730776 13/31/74 6/30/74 9/30/76 12/31/74 6/30/75  9/30/76 -
' Female 49 45 46 47 4 - 43 47 45 46
- ' (43) (43). (43) (41) | (43) (40) (462) (41) (43)
B} . \ (89
g \ N
) 46 44 45 58 | 55 52 37 39 42
Non=-wh _ ' N
Rrehie G o) TGe @) D GD 28 G2 (33)
v a . -
Under 22 65 62 57 68 61 55 ' 64 63  _k 52
Years of Age - (45) (41) (38) (45) (36) (33) (54) (39) (39)
With 12 Yeaz - o ' .
WLk 2 reerms 34 39 46 34 847 36 3 TS
tducaticn (53) (57) - (63) (54) (62) (62). (51) (58) (65) -~
Economically , ~ g1 "~ 78 718 . 84 82 76 81 " 78 75
Disadvont. sed (73) (76) (68) (74) (76) - (63) (81) (76) _(65)
hY )
f ’ -
1T v
v - — b
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When the focus 12 chéanged from scrvice mrasured by entollments to
service measured by thoce entering employment, the data chow that the
percentage of feannlien ., non-whites, economically disadvantaged, and those
under 22. has generally been below the percentage of each group enrolled.
This pattern holds for all three groupings of prime sponsorships and across
-time periods. The percentage of thode entering employment with more than -
12 years of formal education, on the other;hand has been consistently

i

. higher than the percentage enrolled.

3

Changes 1in the percentageg'of each group entering employmﬂnt usually
conform to changes in the level of enrollment of each group.  Thus, for
example, decreases nationally in the level of enrollment of persons under
22 were accompanied by decreases in the percentage of this group//_,,:;//
entering employment. o .

Tsble 14 analyzes entered employment patterns for the 15 national site.
on an individual basis. The table is designed to underscore differeuces
between the enrollment of a group %nd the entered employment status of a
group.‘ A cell is marked if that difference‘is 5% or more.

. ¥

The most striking patterns revealed by“Table 14 involve educaiion and
age. There is more than 5% difference between enrollment figures and = °
entered employment figures for almost every prime sponsorship and, with
only one exception, the entered employment rates are considerably ‘higher
than the enrollment rates for those who have more education and are older.
This is in large part attributable to youth work experience programs that
‘d0 not have placement as a goal. There were similar cases of substantially
lower entered employment rates for nop-whites (six cases), economically
disadvantagad (four cases), and females (three cases). These were offset by
only one case for economically disadvantaged and one case for females in
which the entered employment rate was 5% or more higher than the enrollment
rate., ) ‘

We also inspected the same data for thé 17 Ohio prime sponsorships.
Similar patterns were present in the case of education and zge. In
thirteen of the Ohio prime sponscrships the entered employment rate exceeded
e enrollment rate for those with at least a high school education by
5% or more. None reported a difference in the other direction. In fourteen,
again with no contrary cases, the entered employment gate was less than
the enrollment rate by 5% or more for those under 22.' There were, however,
more consistent patterns of difference in Ohio than in the national sites
in the case of both economic status and gender. Ten Ohio primes reported
the entered employmdnt rate as less than the enrollment rate by 5% or
more for economically disadvantaged participants, with only one contrary
case. Six.Ohio imes reported the same pattern for females, with two
contrary cases %ix Ohio primes reported this pattern for nonwhites, with
three contrary cases. . -

» >
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DESCRIPTION OF TITLES n}ﬁ@n VI PARTICIPANTS C é

-

Title II L

.

Table 15 shows participant racteristics for all individuals enrolled
in Jitle II for the three grovpings of prime sponsorships. In this table
~ 5
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Taste 14: ANZLYSIS OF ENTERED EMPLOYVMENT FATTEONG O 271D IT Cir o T ¥e TTZRNS,
- NATIONAL SITES, SEPTEMBER, 1976, TITLE'I .
~ . Jf
- " datercd Emplcyment Exceeds % Earolled % Entered Employment is Less Than % Enrolled
- - . by 5% or More by 5% or More _—
- e : High School|Economically _ |8igh School |Economically
Sponsurship Female 'on-white|Under 22| or More |Disadvantaged|Female|Non-white|Under 227 or More Disadvantagci
Conge}.ticut ’ X - -
Ctvmbérland, NJ - ) X ' ' :
~ i
Yonkers > X | X X
- I
Yiilmingten X X X X - .
Luzerne ’ . ‘\! X
€ - —> '
1 5irm nzham X X 1!}{ X X
T
Cusberland, NC | x | - 1 x ' 'X X X
Du <h ' X X . . X ‘
Arkansas . X X X \g? Jx |
Dzllas g 1 » X X . ,Z,/XX \
Caatral Icwa -X f / X : / \ X
;‘ T —
1 benver J;“ X ﬂ'/,
Secramento-Yolo X %“ * X /
Yirg-Snohomish N £ 1 / l‘ X X T -
= 7 . A |
(’1 \ _%

3
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B SN R ’ wable 158 CHANAZTERTSTICS OF TITLE II PARTICIPANTS ENROLLED, U.S., ChIJ,
Lt T - ¥ AND UJATIONAL SITES, $ELECTED QUARTERS, 1974-1976
AN . o | . ' .
‘. N s < ;‘ . r_
i . . ‘. . * L0 / . . at
T Y zef Al - .. % of All . % of Par~icipénts .
« {icracteristic "= "0.5. Participents - Oalo Particiya?ts at 15 Mational Sites v
T . e—7 . 12/74 6/15 6/16 12/76 ° 12/74 6/75° ®/76 12/76 12/74  6/75 6/16  12/76
, ' . . o ' , . ] N
[ Ve i v - o
Female *, *Rs 35 % .39 27 33 30 - 36 31 39 40 39
ol \',‘ e ' *
- ’ [}
LN . . 4 . -
- lien=White /f 3 32 39 33 - 47 42 37 24 -7, 23 28 25 5,
. 7'1 - 1 N f‘ - . . v ) ‘ X . . ‘
o : : : @ - /&
22-44 Yerts 0ld -\ 64 62 66 65 © 65 68 68 . - 67
- '. 3 .
£ ~ . . ! - ’
itith 12 or More % - - . “
. Years Rormal . 74 SR VR & b 72 15 18 76 . "8 8 79, °
_* idecation ) | . : ) L , ..
* . ’ . o . ' ‘ ‘ ' ) ’ . . ‘ €‘ Fan
‘ T-_1emicall S L -, e . ' . ’ ) .
L-.acmcally - 46 - 45 Q. 45 36 43 38 32 43 . 49 51 , 48 ‘
Dizadvdntaged . - ) ' :
ei_.,/;; : . ‘. . .. . ) . .t : ’r " \ w.w .
. é% \ to. , o _‘,_- . ) ) . .
n?& .- ? . . . v . s, - -
8 12/74 i®:%zes gdo not incluce Dallas Coumty, which had no program, BOS Conn. wifere no da@.were available, ¢
and Wilmington Del., which had no 4nrollees that quarter. ; L~ X
*0/75 figures also~do not in¢lude Dallas County. . \ - .
6/76 figufes excluidePallas County,-which had no program, agd Birmirghap, Alzbama for which no data T
were avallable. P ' \ . { :
12/75 -figures include all 15 sites.. - ) , B . . o "
S . L . e ‘
. 7 i Y - . - . ' - - N R
'3 . . K /‘
] -4,- ’ 4 - . ‘ ” *
- LY & ~ .
L ~ ‘ ’ - " e
55 : » & @€ 5v
= 7 ol » . - é iy
L - - \ . T \ .
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we have used figures for June and Dccember, 1976, -instead of those repurted

. in September, 1976, in order -to determine the impact of the movement “OL

participants bctween Titles II and VI, yhfch began late in FY 76. The
June figures represent the composition of participants just prior to a
large scale shifting betweé& Titl®mee, The December figures représen. the
composition after most of the movement had taken place.

For the nation-as a whole, duriné the period from December, 1919 to
.June, 1976, there is suhstantial increase in service to nonwhites. Levels

. ofor the other groups remained fairly stable during this period, although

there were some very slight intreases ‘in service to women, 22-44 ye: ™ olds

.and economically disadvantaged participants. After June of 1976 there are

several significant changes in 'the national Title II service patterns.

_ First, there ig a significant increase in the percentage of womenh served.

r- -

P

There 1g also a ‘decline in the level of service to the economically .-
disadvantaged. The average-age and educationa} background of Title II
participants remained abogg constant. N

Overall, client service patterns for the 15, selected prime sponsors
show a great deal of stability. The one noticeable change occurred -between
December, -1974 and June, 1975. ' By the end of FY 1975 there were significaut
increases in the rates of'service in all five categories of participant
characteristics being analyzed, in comparison to the December, 1974 levels.
From that point on there is very little change ‘in the aggregate Service
levels for Title II participants in the 13 selected sites. The changes
evident for the nation and for thes stateQOhio in Title II service rates
after June, 1976, do not appear in the aggregate figures for the 15 Co~
Mected prime sponsors, eXCept for a.decline in service to the economically
disadvantaged. ¢ Y

<

The changses 1in Title II participant characteristics that appear after
June, 1976, are primarily because of changes in CETA policy. In the spring
of 1976 many prime sponsors were running out of Title VI money, and the
Title VI extension was bogged down in-Congress. In March, emergency
supplemental funds were réceived under Title II. Subsequently all
restrictions. on moving PSE participants between Titles were‘removed.
During the.late spring and continuing through the summer of.1976, prime
sponsors moved many, -and in gome cases, all, of their Title VI ‘participants
"intd" Title II.” Thus, the December, 1976 figures reflect the impact of
“this moveément of people out of Title VI and into tﬁ:le II.

. - —

~

“Title VI L Co o . ’

L3

‘.Table 16 shows pafticipant characteristics for all;individuals

enrolled in Title VI for the three- groupings- of prime sponsorships. The v

_national pattern was for service to women and nonwhites' to increase ot
‘between June, 1975, and June, 1976, with service levels in the other
categories remaining essentially the same. By December of 1976, with' many
fewer participants enrolled, Title VI service rates for, norwhites declined
while service to the economically disadvantaged increased. This change -
was particularly dramatic in thé case of the ecenomically disadvantaged.
In June, 1976, the rate of service to this group was three percent higher
in Title II than in Title VI. By December, 1976, the relationship was re-
versed, with the percentage of econOmicaily ‘disadvantaged participants in .
Title VI being 5 percent higher then in Title II. '
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' Table 16: CHAPACTERISTICS OF TITLE VI PARTICIPANTS ENROLLED, v.s @pouto .
< ‘ AND NATIONAL SITES, SELEETED QUARTERS, 1975-1976 ‘., .
~ 4 ——
) % of All © % of #1132 B % of Participants b
Characteristic Y.5. Participants . i Ohio Participzancs 15 Naticnal Sites
L85 6/76 12/76 6/75 6/76 12/76 . 6/75 6/76“‘ . 12/76
© Femele ~ 29 - 35. . 3 LI 35 29 33 33:%
Non-thite 29 32 29 * 28 26 “27 23 25 15
. . , ’ L S Y
22-4p Ycars%rd\, .65 64 © 65 62 64 63 §6 - 66 65
“\ . o -
With 12 or Mcre : ' . h )
Years Formal ' 74 T4 75 , 77 - 76 80 74 79 78
Education . . :
Economically 43 44 50 jo. 37 % . 38 -, 4 45 4
Disadvantcged . e
. . : . . . 5 ’ R ~
.8 8 of (ric's 17 Prime Sponsprs no loager had Title VI programs by 12/76. . -
- ) C r 2 :
b 6 cf th~ 13 sites no longer had Title VI programs by 12/76. -
. . ®
L] r »
\ T —
% ” ) » ; - — -
i ~ © . . -
. ' ’ ,
’ .
[N . ) , * N *
iy 5§ - + '
. - T -
- - - - ; \_,/ +
.“' . ’ ’ - \ o t\v
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There are. tw6 possible explﬂnu'lons for tlis patfe ‘n.” The first is -
“.that prime sponsors did not-transfer Title VI partidipants to Title II -
in a random faghkion. Thus, a highei percentage of nonwhite and economigally

disadvantaged perticipants were probably transferred than remained on e
Title VI. This cholce vas probably influenced by the ney Title VI eligibi-
lity requirements, which imposcd stricter income qualifications on Title VI .-

. participants. Taking note of this change, many prime sponsors may have

decided to reduce future problems by leaving a high percentage of economi-
cally disadyantagad participants onh Title VI. The second possible explana-
tion takes into account the fact that some prime sponsors were no longer ]
operating Title VI ppograms by Deéember, 1976. 1If these prime sponsors -
were systematically’different.in the types of clients they served ih -
comparison to these still operating programs, this could account for. the
pattern of change described above.

] The patterns of Title VI service for the 15 selected prime sponsors
were slightly different than those for the natfon and Ohio. There vas an .
increase of enrollment of women, nonwhites and those with 12 or morz yeavs
of education between June, 1975, and June, 1976. There was only one -
significant change in enrollment between June and December of 1976. There
was a substantial decrease in the rate of service to nonwhites. As noted
above, many prime sponsors no, longer had Title VI programs by December,

1976. This aggregate decrease in service seems to be explained by the fact
that the sites not reporting Title VI activity inpDecember imncluded many
containing high concentrations of non-white partieipants. Tﬁus, the aggre-
gate figures, based om a reduced number of gites, showed & decrease in
service tp. nonwhites. , . . .=

~’
Ay 4

Titles II and VI -Considered Together /A' N ’ o

~

As the above discussion implies, it is difficult to sort out the~
differences between redl changes in Title II and VI service:patterns, and
apparent changes caused by changes in reporting practices, or movement e

' between the two titles. Furthermore, many ‘wouldeargue that the two programs

were essentially the same, especially since the elimination of restrictions
on mbvement between the titles, and one, ‘should: devote attention to the
overall PSE client service patterns, rather than looking at the two

Titles separately. ‘ %

In Table l7 dati on barticipant serwice, 'hoth entollmeng and entered:’
enployment, for Titles II and VI have been combimed. Thege .figures would
seem ta be the most reliable for identifylnmg real changes in PSE participants.’
since they include cumulative totals for the four-quartets ending in’

. June, 1975, and the five quarters gnding in September} ]'76 which takes

into account the summer of 1976 when much of thefswitChingipeCWeen Titles :
was taking place. On the basis ofsthe data sh in Table 17, the .
following general statements about PSE participa ts sepm warranted:

¢
1. Nationally, PSE enrollments included an increasing percentags of
women and nonwhites. . - ,

2. * The age, educational background, and incame status of PSE enrolleca .
in the nation has remained stable. . . ~

~
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vable 17: + CHARACTLRISTI CS OF TITLES II AND VI PARTICIPANTS COMB.LN“D ENRCI . -
_ <, 7 AMD ENTERING EMPLOYMENT, U S., OHIO, AND NATIONAL SITES, FY 75 and FY 7 o
\ T
. s . {percz..tage eu rolizd are the numbers mdt in parentheses, percentage entering employment .
) are the;mmbel\s in parentheses) ) - s
; . % of All % of "All % of Parficipants
Cracieristic U.S: Participants . Ohio Participants .at 15 National Sites
B S ‘ 6/75 9/176 6/15" i 8/75 6/75 9/76
’ ’ - - »
Y Female . 32 36 , 34 33 35 .- 38
_ (29) ", (35) 27n. (31) (30) . o (35)
o "&' * . . - - - . ’ - ’ .
. Non-thite . - 29 ’ 33 36 217 ) 28 ‘2‘5 »
_ i / - (23) (23) (23) (23) 27 (23) y
- . L X “ . . B . X -
22-44 V2zrz 014 - - 64 5’[ 64 62 64 68 . 65 -
A (89) (68) - (69) (69) (71) (67)
Wit‘x 12-or More N : A -
Yezrs I-‘ormal > 74 - 75 . * 741 - 17 - 717 76 ~ |
~ TLducation an . (78) . §73) (80) (82) (75) ° 7
< Trncaoricelly - 44 44 L. 41 35 47 T4 |
Disadvantoged (42) (39 - (40) (31) - (40) a3n
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3. Ohio_diverged fron the national pattern in arhaibiting a patte v of
decrersing enrollpents of nonwhites”and the economically disadvantaged.
‘Ohio also increaa@d enrolluents of 22-44 year olds and of those with 12 ov

B more years of eﬂhcacion.

F f v 3

| 4. The A5 selected prime sponsors also diverged from the national
trend by d*o‘°asing enrollment of nonwhites. ‘.

5. In contrast to Ohio, enrollment of women in the 15.selected prire
sponsors ingcreased slightly, which conformed to the national trend. Also,
the Ohio pattern of increasing enrollment of 2244 year olds and thuse with
12 or more years of formal education was reversed for the 15 selected

; sites, although the absolute level of service to these groups was compara-
& ble. . )

—

The PSE-entered employment patterns shown in Table 17 are very similar
to those for Title I shown in Table 13. Females, nonwhites, and th2:
economically disadvantaged enter employmegt at a lower rate than they are
served. The opposite is true for ¥2-44 year olds, and those With 12 or more
vears of formal education. This pattern holds for all three sets of
prime sponsors. In general, there was very little change in these

- relationships over time, except for, an increasing percentage of females
to enter employment in FY 76. ~

N In Table 18 the relationship between PSE participants enrollment
. rates and entered employment rates are broken out for each of the 15
7 ©  selected prinfe sponsors. As was the case with Title I (see Table s
- . the most widely shared patterns are those concerning age and eduégifﬁhgl
© backgrougd. However, it should be noted that the number of prime sponsdors
conforming to these and the other trends described above is significantly”
lower for PSE than for Title I. It 1s also true that the selected sites
were nuch less likely than the Ohio sites to follow the national pattern
of different levels of service in client categories for those entering
émployment compared to all cliénts enrolled.

EXPLAINING PARTICIPANT SERVICE PATTERNS

) This section attempts to account for variations in participant service
b 4 patterns among the 15 selected prime sponsors, the differences between
Title I and PSEfbtograms,‘and the changes in characteristics over time. -~
The primary thrust of the analysis is on the level of service and changes
in the level of service to females, economically disadvantaged, and -
nonwhite groups. The attention accorded females coincides with the
growth of interest in research on the labor force participation of women.
The latter two groups are given emphasis as it was argued that they would
suffer most in loss of, services from a decentralized and decategorizeu
program such as CETA (see Mangum and Snedeker, 1974:309).

The following sets of factors will be utilized to contribute to.an
understanding of client service patterns: 1) local economic conditions and
demographic characteristics, 2) local programmatic decisions; 3) ‘relevant
attitudes of influential local manpower actors; 4) Manpower Advisory
Council influence and activity; 5) specific management decisions; and
6) the impact of national policy and regional office activities.

O ‘ ~ - 6:3 °




rable 18: 2:.LYSIS OF ENTCRZD EXPLOYMENT PATTERNS COMPARED TO ENROLLMENT PATTERNS, NATIONAL SITES
SEPTEMBER, 1976, TITLES-II AND VI COMBINED

K / )

R ~
% Entered Employment Exceeds % Enrolled % Entered Employment is Less than % Enrolled

Prime . a\\\3 By 5% or More . By 5% or More ~ \
Spcrsorehip i High School |Economically High School|Economically

Female |Nonwhite |22-44 or More |Disadvantaged [Female |[Nonwhite|22-44 or More {Disadvantaged
. b

ol

Ccunecticut 3 X X

Lcu:ell X X

Cumberland, NJ

Yonkers

Wilzmington

Luzerne

Birn’ngham

Cumberland, IiC

Duluth

Arkancas

Dalles

Central Iowa

Denver

Sacramento-Yolo

Kiag-Cachomish
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taged in this g¥oup, an ovérstatement of the incidemce of need results. (-
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Local Economic Conditions c¢uod Demczraﬁhic Characteristics

Economic condfvinrs znd demographic characteristics may directly’
affect the pool of po:ential CETA applicants. lhe following section
presents the results of a varlety of analyscs designed to assess the
relationship betwWeen ecoromic conditions and client service patterns.

1970 Census Data. Initially, service patterns as of September, 19706,
were compared with 1970 Census dafta. It 1s recognized that census figures
are dated, but they provide a starting point. The 1970 percent unemployed
who were mon-white, female, and those living in families below the poverty
level were considered. ‘Thle poverty figure was used as a4 surrogate measure
of the number of economically disadvantaged.’ For Title I, six of the 15
prime sponsors served a smallgr percentage of females than the percenrt N
unemployed who were female. e prime sponsor served a smaller’ percentage
of non-whites than the percent of nonwhites unemployed. All 15 served
a higher percentage of ~economically disadvantiged than the percentage, of
persons in families below the poverty level in their area.

- ¢ .

For PSE (T2tles II and VI combined), 11 of the 15 sites served a lower
percentage of women than was represented in the unemployed census figures.

Three prime sponsors served a lower percentage of nonwhites than the
percentage-unemployed who were nonwhite. One site served a lower percentage
of economically disadvantaged than the percentage of persons living in.
families below the poverty level.

\
¢ -

\ Careful inspection of the relationship between participant service
data and census data leads to the conclusion that service levels are not
determined by variations in the composition of the unemployed population.
Prime sponsors with quite similar demographic make-ups vary: considérably
in service levels to the same groups. Basic demographic composition may
serve as an outer limit on variation in participant composition, but it-
does not determine it.

EmploymenqLService Active Files. A more current measure of a prime
sponsor's "universe of need" 1is provided by data derived from the active - + )
files of local Employment Services offices. (These data are derived from
the Employment Service Automated Reporting System (ESARS).) These files
include CETA eligibles such as the uneﬁbloyed, underemployed, and economi-
cally disadvantaged. The active files also include a number of individuals
who are currently employed and- are seeking new employment. It is.difficult ‘
to assess the size of this group, but the best estimate is probably 10% *
or less. To dﬂ&axtent that the non-disadvantaged ‘outnumber the disadvan=-

-

There “are factors, however, that could serve to understate the ;
incidence of need.. Some wogkers ("discouraged workers') may give up theix |
search for employment during recessionary periods. In addition it has .
been suggested that certain minorities may be reluctant to register with |
ES (see Camll Associates, 1975). - |

Finally, the matching of prime sSponsorships and ES area offices 1s an
approximation. The data are by place of residence. In addition, individvale
may register at more than one ES office. Despite these limitations, the ES X

N\

_—— .




— data represant zan accessihle and current surrogate mcasure of need within
a prime sponsor Ghip

- -

Table 19 simmari:es the relationsh!p (in-the. form of a simple corre-
lation) betwecen Lne unemployment rate and 1) ESARS data on percent econo-
mically disadvantagnd p\rcevt female, and percent white, and 2) enrollment
rates for th same dehogiaphIE‘ oups. The analysis reported was for
September, 1976. The same analysis was carried out for all other quarters
with similar results. The correlatiohs petween the unemployment Xate
and the ESARS data are for nine sites. 'The correlations with enrollment
rates are for all 15 sites. _ p

The inverse relationship obtainad between. the unemployment rate and
the percent economically’ disadvantaged in the ESARS population can perhaps
be explained by the fact that those who are losing their jobs are not

- economically disadvantaged. The positive relationship between percent
economically disadvantaged in PSE programs and the unemployment rat~ shows
that prime sponsors with high rates of unemployment tended to serve a high
percentage of. economicallyidisadvantaged in their Title M and VI programs.
This suggests that sustained periods of high unemployment may make it easier
for prime sponsors to. find qualified PSE participants who are economical
disadvantaged, even though the percentage of persons.on the universe of ™.

need who are econemically disadvantaged does not necessarily increase. \\\\\\»

Virtually no relationship was found between the unemployment rate and
Title I economically disadvantaged clients.

.

/

Thé inverse relationship between the unemployment”rate and ESARS for
- females 1s also evident in the Title VI program; no relationship exists
for Titlée I and II. The implication of ‘these correlations is that
relatively more men than women are losing their jobs. The Title VI Bervice
.might be said to reflect this pattern and as a result serve fewer females
when the unemployment rate is high. . - Uk

The correlations between the unemployment rate and percent white in
. the 'ESARS population is quite low. The¥e 1s, however, a rélatively strong
negative relationship between the unemployment rate and whites in Title I.
+A positive relationship 18 in evidence in ‘the PSE titles. This result is
in line with the fact that nonyfhiites are more represented in Title I than
in either Title II or VI.. .

Table 20 presents an index of the gelationship between enrollments in
Title I and univeyse of need estimates for the 15 national sites. ES data
were available for*1ll of the 15 sites, and census data have been supplied
in the other four cases. The most severe problen this latter substitution

mposes concerns the category of economically disadvantaged. The census,
measure of families below the poverty level is not comparable to the ES
figures for the economically disadvantaged. us, the ratios between
participant enrollment levels and universe of need estimates for the .
economically disadvantaged in the sites for which census data have been
supplied should not‘be compared to the other sites *but can Be compared

to each other. ,t ‘

v

Table 20:shows that by September, 1976, only five of the national
sites were serving a lower percentage of women under Title I than was
present in'their universe ot)need estimates. Title I Setvice to nonwhites '

’

”
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Stac*stically significart at the h level.
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“ﬂ N . .Table 19: RELABMONSHIP BETWEEN UNEMPLOYMENT RéiE AND SELEC{ED t
L e . DEMOCRAPHIC CHA‘RAb‘I‘ERISTfCS NAT"IONAL SITES, EP’I‘EMB&R {9 6 Ve v .
A . ; T 4‘ / . ‘. . ‘
‘ ’ ,‘-'- . A s ! ) : ' : N ’
M — L4 . . N . - A /
L . . \ » ~
4 . : 2 ¢ R,
bd ’ . y - . AY |
. g ’ ’ ESARS Data Title I Enrollments| Title II Erz\rolIments’ ‘Title VI Enrol}mentﬂ
' " ZEcon.[ % {'% | %z Egon.| %+ | % | % Ecoh % .|"% Econ.| % 7 .
', “Bisadv. |Female |[White Disadv. Female |[White)} Disadv.|F White | Disadv. |Female [White
Corralatios with | - o . v * , © .
’_Unenﬁ)loyment Rate | -0-.26 “0.44 | 0.09 --’0.09 0.06 '.39 , 0.53-|-0.13 | 0.24| 0.4% " |~0,28 }'0.34 )
. . - R | S
.-\ . R . - - , : N i . ¢
N , ‘ .~ [N ' v : ) ’ - - y ) (SN
* -
. . , ;.

See the footnote on page 32-on our use of significance tests.
-~ N I




Table 20: RATIO OF‘TITLE I PARTICIPANTS ENROLLED TO ESARS
POPULATION FOR SELECTED DEMOGRAPHIC GROUPS, NATIONAL
. SITES, JUNE; 1975, AND SEPTEMBER, 1976 .
A\ ] - ‘ ) -

r

g Econc;micall y
- . Nonwhite
Pr&me ‘Sponsor N - Disg_dvantaggd\
" - 6/75 | 9/76 ~ 6/75 - 9/76

Cumberland, N.J. .83 | 1. /)).59 1.21 . 556 3.33

L

9 ‘ -
Luzerne . 2.00 . 2.00 |}, 3.81 3.81

Commectityt -~ || .98 | - 1.56 | ' 1.50 3.2 .| 2.16
Atkansas . . . ™ 70 | .69 50 |- 3.32

Duluth .28 .25 : 40 |- 459"

King-Cnohomish - || 1, "1.04 , .45 | 1.85, | -1.67

[ Birwinghan /| | i ) .36 - .23 7| -1.91
| Central Iowa < . ‘ : 2. a2 3.14 2.46 _

(Cumberiand, N.C. .55 ' .22 . . 1.85 1.79

- Sacramenfo-Yolo’ . .89 . "1.5¢ 1.25. 1.07

L4

Wilmington - . [[P.18 “| 1. . 229 | 3.3y

Tiowelr * SN B ¥ R R | 1667 | 14.50
Denver = - . : '3.85 15 | 13.57 | 13.00
pillas * . || 88 | - 1.06 - | ‘ .38° 12.50 ¥ 9.75
Yonkers * , : 18 - ; 11,55 | 8.67

7

* N ' . ’ )’-1 .
". ESARS data were not available::1970¥cgnsus data were substituted.
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.persons on Titlo T thon was present in

‘_ sponsorshipa

" between client’

‘regard to certain groups.

+ reéducing this dif ference, while 6 moved in the opposite direction.

. service to fem&lejfwas mixed.
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was below the uni verse’of‘nced es: 'mate for nonwhites in cnly one site.
A11 15 sites, servod a highor percentage of economically disadvantaged
heir universe of need,estimates.w

o
- -

" In Qhio ccepurshle ES, and census datp vere available for.l5 prime-
The relatlonships between categories of Title I participants
and their. 1"iésentatioq in universe of need estimates were very similar
to those in the 15 national sites. Four of tif® 15 Ohio sites served a
lower perﬂedtage of women tham'was present ip their universe of need: All
15 cerved a highor percentage- of nonwhites. All except one served a higher.
percentage @f ec nomically disadvantaged than the percentage of thet~ *
groups in‘;he universe of need estimates.
I’ is“a%;o iftportant ‘to take note of changes in the relationship
ervice and the estimated universe of need over time, '
because thig provides gome idea of the responsiveness of local ‘prime

. sponsors to changes-in the tmake-up of the eligible participapts in their

area. Changes may indicate attempts on the part of prime spOmsors to
redress what they consider to be imhalances 1id their service record with

. R}
N - .

‘Two pride sponsors moved from éerving a lowerMpercefitage of women in
Title I than was present. in their universe of need estijpates in June, 1975,
to servipg a higher percentage of women than was included in the estimates
for September, 1976. However, two other sites already serving a lower
percenthge of wotien in FY 75 than was present in their untverse of need
estimates significantly deéreased that service in FY 76'-Among those sites\'
serving \a percentage of wamen that matched or exceeded the universe:of
need estimates, during both time periods shown, six decreascd their level of
service to women by September, 1976, while 2 increased it. .

- v -
.Of the 14 sites serving.a higher.percentage of nonwhites than was -
present in their universe of neéd estimates, 9. moved in the direltion of
The
only site to serve a lowen,perceutage of nonwhites than was in¢luded in . \
the estimated universe of need exhibited litt change‘in the ratio
between these o populationms. : .

-

. Only two primes showed an increase in the ratio of percent economically
disadvantaged served to the percent of economically disadvantaged in
their umiverse of need estimate- .between June, 1975 and September, 1976.
In 12 other sites the ratio deglined, and in one site it remained the same.

~ N -

. Table 21 shows the relationship between clients served in Titles II
and VI ‘combined and an estimate of the pgol of CETA eligibles derived.from
ES active files and 1970 Census figures for selected characteristics in each
of ,the 15 prime sponsors studied. The pattern established in Title L=is
repeated for PSE in most respects. By September, 1976, almost all of the

. 15 selected primerspensors served a higher percentage of non-whites and

eggnomlcally disadvantaged participants than these groups represented in,
the estimated universe of need. There were four exceptions’ with regard
to nonwhites and three exceptions for the edonomically disadvantaged.
Nine of the 15 sites ‘served a tower

PSE
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Table 21: ‘RATIO OF COMBINED TITLES II AND VI PARTICIPANTS ENROLLED TO ESTIMATED g
CETA-ELIGIBLE FOFULATION FOR SELECTED DEMOGRAPHIC GROUPS, R
v .+ ' NATIONAL SITES, JUNE, 1975 AND SEPTEMBER, 1976 ° -~
. ‘ . 2> bs. t
— ) ’ E:anomical}.)" l v . -
©. . Females .- Nonwhites | "Disadvantaged
Prime Sponsor v )
. , 6/75 9/76 6/75- | 9776 6/75 9/76 |
Cumberland, N.J. °[| 0.86 [ 1.03 [--1.25(| 1.11 | 5.5 |@3.33] . o
" Luzerne - 0.59 | 0.7 1.00 | '1.00' | 1.27 AR
- . . . .. e .
w_.| Connecticut 0.62° | ~ 0.60 /*9.63‘ 0.81 1.68 1.23 |
‘ rkansas | o.64 0.50 | 0.20 0.50 | 1.33 1.50
) Duluth . 1.06 | _1.06- | 3:00 1.60 4.90 /| 253
. | King-Snohomish  J| 1.07 | 1.04 | 1.76 1.35 - | 1.26 1.18
Birmingham .|| 0.66 0.61 | 1.19 | 1.07 0.18 0.09
Central Iowa 1l 063 0.68 | 2.50 ].:0:91 '13{ 0.85] -
Cumberland, N.C. || 0.55 0.42 1.09 1.02 1.89 | 1.18
ar . ’ . - . ' . -
\ + | sacramento-Yolo - || 0.98 1.00 1.63 1,65 | .0.92 0.77
> — .z C . « N N .
) Wilmington .. " [F .63 -1 1,00 |, 2.74 1210 1.61 2.33| °
‘Loflel * || o.68 0.73 \fs{o T 1,00 | 317 4 -9:67] .- !
. * i < . , . . . ‘ ' '.‘ ‘
. | Denver * 1.10 | 1.13 3.15 4.08 | 7.86 8.00
. ‘Dallas * . 0.48 | 0.66 0.42.7| 0.50 3.75 2.88
Yonkers * 0.68° | 0.68 | 2.91 |, 2.3 | 12.83 | 11.67] e
: ~ . — —y ' o .
¢ - + ,1\’ -
*'ESARS data were not available; 1970 census “data were suhstituted.’ N
6. ) i . - ) s X
A , ~5 ¢ . .
N [ RPN | L
r R A N . N ’
3 N N ’ " / -
e i + &)‘ @
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. percentage of females tham were represented in the eligible population, -
. while the remaining 6 sites served females in roughly the same proportion
* as their represen=aiioo in the eligible population. None of the 15 .
ns e primefsponsors cerved a significantly highér percentage of femalea than
e wasgpresent in tue 'E3 active file.
) -
i Variat‘o1‘émong the 15 Ohio prime sponsorships fon wbich data were .
. available in setvice to females and nonwhites was again, Vvery similar to -

- Mat. present among the 15 selected prime sponsors. Nine of the 15 Ohio . .-
sites served a lower percentage of women in PSE than was present jn the -« 4

.. ' estimate of their eligible populations. Two of the 15 Ohiov sites folloved °
this pattern for notwhites: There was, however, a very significarnt - .

difference in PSE service..to the economid¢ally disadvantaged. . Among.the

o Ohio,sites, 10 of 15 served a lower- percentage of economically disadvantaged

. . - than was present in the ES and Census estimates of the eligible populations,
) C compared to only two of the 15 natisnal sites.

In June, 1975, 11 of the 15 naﬁibnal sitds were- serving a lower -
percentage of women in PSE than was present in their universe of need
* estimates. By September, 1976, six of these sites had moved in the

: ' -+ direction of narrowing this gap.: In two cases the resulting service level
matched or exceeded the percentage of women present in their estimated
universe of .need. Four of the five remaining prime sponsors wivse level of
PSE service was below that of their universe of need estimates moved in
. . the direction of widening the gap. In one case' the ratio did not change. » .

4 s A o

"All three of the prime sponsors serving a lower percentage of nonwhites
then was present in their universe of, need estimate in Jyne, 1975, showed
’ an increase in service to this ‘group® One that served a significantly ,
. higher percentage, of nonwhite® thap was included in the estimates for
June, 1975, decreased service to this group to the point that it was -
- .serving a léwer percentage than contained in the universe of need estimate
- - in September, 1976. Of the 11 sites serving the same, or-a highér.
- iercentage of nonwhites in'PSE than represented in the universe of needs
stimates, eight moved in the direction of narrowing this gap, two increased —
, o the gap, and one remained the same., . . - . '
- ‘ : ! ' . ¥ °
"y l For the economically disadvantaged, two sites in whdch the PSE service ;'
, level was below the universe of need estimate moved to widen this gap. -One
- moved from a position of sgrving a substantially higher percentage of
- economically disadvantaged than was present in its estimated universe o} . ,(D
- need in June, 1975, to serying a lower percentage of this group .than was
- .present in this. estimate ¥y September, 1976. Among those serving a
’ higher percenta of economically disadvantaged in PSE than was present in
heir estimatedggniversé of need for both time periods, seven moved in,
the direction of narrowing the gap, while five moved in the opposite .
direction. ) i . . ‘

-~
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_ The analysis above focuses exclugively on, the relatiOnship between - */
.combined Title II and VI participant service patterns and universe of need .
estinatesz It seems approptiate at this-point to identify any systematic
Zs différences.Un the level of service between the two Titles. While most ..

- . of the 15 sites displayed sotie noticeable differences between service
.leVels in the two. PSE Titles on the three characteris&ics, there were no

-« .
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systematié‘pa*terns of thesa differences in most cases. The exc®tions
were Central Yowa and Birgingham, in which:the Title VI programs included
much lower percentages of females, nonwhites, and economically disadvantaged
than the Title 1I . ourams and Luzerane, in which there were many .more
wonen and ECOHOW’LJ1IY disadvantaged persons in the Title VI program than
the Title II program. Overall, there” was a mild tendency for(differences
that occurred to-be in the form of lower rates of :service to women,
nonwhites, and the economically disadvantaged 4in Title VI, but there were
many exceptions to this generalization.

The aqalysis of the relationship between client service cuu the
characteristics of an estimated universe of ‘néed population provicdes further..
evidgnce that CETA client service patterns are not determined by demography.
All the changes in ratio cited represent changes that might be attributed
to the demographjc make<up of the eligible populations. However, these
changes. may also have been the result of many other factors, over many of

‘which prime ‘sponsors can exercise control. All of those changes in the
direction of larger gaps between those served and those present in the

estimated universe of need are clearly unot demographically determined,

'since the level of participant service and the composition of the estimated

universe of need are moving farther apart. The presence of a number of
these types of"changes in the data just analyzed indicatefthat demography
alone does not determine client service levels., °

- To conclude our description of client service patterns and the
relationship between dervice levels anqgthe‘universe of need, the rankings
of the national sites shown in Tables 22 and 23 were developed. TIn both
tables prime sponsors were indexed according to their absolute level of
service to the economically disadvantaged. The decision to rank the’

prime sponsars in this way was based on a number of considerations. First,
as explained above, the unavailability of comparable universe of need

data cn this characteristic for all the prime sponsors being studied made J

the use of the -enrollment/ESARS ratio not feasible. Second, the universe -

of need always includes many more people than any prime spomsor cam serve.
Thus, one important consideration is the criteria used in selecting CEIX
participants. To the extent that need factors are emphasized one could
expect to find a“high percentage of economically disadvantaged participants
in any type of prime sponsorship. Therefore, although we recognizz the
importance of takigg into account demographic constraints in evaluating
client service recoygs, on thfs charaocteristic a ranking based on -absolute
levels of.service is justifiable.

%

Prime sponsors have befen’ranked according to the size of the ratio

-

* between their service level and thaguniverse of need estimates for females

and nonwhites. The highest ratios were given the highest rank. This - 1
type of ranking systam was preferr ause it eliminates the impact of
differences in the demographic makeup_of the prime spapsorship in evaluating
client service Fecords. Thus, high*rankings on all three characteristics

can be taken as an indication that a prime sponsor 1is serving a high

'peréentage of economically disadvantaged in absolute terms, and a:g;gh

percentage of -women and nonwhites i relative terms.

P

<~ S
_One abaet%ation that the Title I ranking shown in Table 22 8Upports is
that high 3ates of service to the economically disadvantaged is not
uniformly elated to high rates of service on the other characteriatics
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.Table 22: . RELATIVE STRVICE TO SELECTED DEMOGRAFIIIC GilOUPS, 'I'I’l.'qu‘,§

, NATIONAL SITES, SEPTEMBER, 1976
i ) Economically ‘
Prime Sponsor Disadvantaged Nonwhlte ?"emale_g
[P o | o it | o Bl |

Cumberland, N.J. 1 100 14 1.21 4 ‘1.26
Dearer 2 91 3 4.15 2 1.31
Lowell 3| 87 1| s 14- .77

' Bi¥minghan 4| . 86 12 [ 1.3 11 .93

" King-Snchomish 5 82 6 2.45 9’ 1.04 X
Duluth ) 6 78 4 3.20 )' 3 1.26 ‘
Dallas 7 78 11 * 1.38 ‘19 : 1.04
Sacra:;-ento-Yolo 8 ) 76 9 , 1.58 7. T 1.11 N
Atkansas "9 " 73 15 .69 6 1.13
Connecticut * 10| 65 10 1.50 13 78
Cenérai Iowa 11 64 8 1.72 - S 12 .83 ‘
Cumberland, N.C. || 12 | * 61 13 1.27 15 .74 -
{uzemme 13{ el " 2.00 5 | .1.21
Wildington 16| 60 5| . 2.50 8 1.09
Yonkers 15 | 52 e 1 137 . .

A - - 7 .
o .

4




-

}me

;/’/\\'

i

* Table 23:

-

RELATLVE SERVICE TO SELECTED DEMOGRAPHIC

AND VI COMBINED, NATIONAL SITES, SEPTEMBER, 19

GROUPS, TITLES II

76

s
i

|
\

Economitally -
. Disadvantaged- Nonwhite Female

Prlme -Sponsor - Enrollment/ Enrollment/

) Rank | Percent Rank | ESARS Ratio Rank | ESARS Ratio
Cuberland, N.J. 1| 98 7 1.11 4 1.03
Yon'ters 2 | 70 2 2,36 9 | .68
Lowell 3 58 10 1.00 8 .73
- King-Snohomish 3| 58 6 1.35 3| 1.04
.Denver 5 56 1 4.08 1 1.13
Sacramento-Yolo 55 4 1.65 ;ﬁ 1.00
Duluth v | 43 5 1.60 2 | 1.06
Wilmington 8 .Ai T3 2.10 , 5 1.00
Cumherland, N.C. 9 | 40 9 1.02 15 42
. Connecticut 10| W 13 .81 13 | . .60
Arkansas 11 33 15 .50 14 .50
Luzerne 2| a1 . 10 1.00 ‘Jz .76
Dallas - _ . 13 | 23 14 .50 ln .66 ==
Centralgowa,, 14 22 12 .91' - 9 - .68
Birmingham - || 15 J; 4 8 1.07 12 .61

-
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shown. A number of the sitcs that rank very high-in servize to the
economically disadvantaged-have low ings on service to nonwhites and
women. Conversely come of the sites with low rarkings on service to
the disadvantaged hav~ very high rankirgs for service to women and

ites. Scvcral primes have consistently high rankings across partici-
pant categories. R i

-

The PSE rankings shown in Table 23 are more consistent acress client

" categories. Prime sponsorships serving a high percentage of econofically

disadvantaged participants with PSE slots tend to rank high on service to
women and nonwhites. The opposite pattern also holds. It is also
interesting to note that there 1is' a strong relationship.between hizh service
to thereconomically disadvantaged in PSE and high service to this group

on Title I. Thus, the *rankings shown in Tables\22 and 23 are similar, with
a few notable exceptions. ,\/ -

Local Programmatic Decisions N .

We have hypotliesized that program and service deliverer selectiomy '
partially determines>the type of participant served. ¥Iypically, work
experience is assgtiated with higher service to the economically disadvan~
taged and nonwhites while an emphasis on PSE has been associated with a.
relatively lower seress en minorities and the economically disadvantaged
(see Perry and olthers, 1975).- The available data from the national
sites do not pergit a conclusion concerning the direction of causation
between program §nd client choice. The strength of the relationship
between program expenditures and participant gervice patterns, however,
can be examined. Q/

able 24 pregents the relationship (simple correlation) between the
d tribution of expenditures on the four basic types of Title I programs
and the enrollment of the three demographic groups in which we are most
interested for June, 1975, and Jurie, 1976. Only the correlations’
involving PSE for the.disadvantaged and women were significant at the .05
level. Title'I PSE is not associated with high levels of service to the
disadvantaged and, like all PSE, is not associated with high levels of
service to women.

The relationship between percent work experience and percent economi-
cally disadvantaged participants was very weaklv positive in June, 1975,

- and virtually ‘nonexistent in June, 1976. When the relationship was

viewed over all time periods, the result obtained was a correlation of .
0.12. (It fs likely that thé relationship would have been stronger if the
two balances of states had been omitted. A large percent of Title I 1is

allocated to work experience programs but service “to the disadvantaged
ranks fairly low.)

A weak positive relationship was found between percent work experience
-and percent white in June, 1975. In June, 1976, ever, work experience
was more associlated with nonwhites. n both quarters, percent female was
positively related to work experienc '

-

rd
»

The femainingkrelationships of interest include the relationships
between OJT and classroom training with economically disadvantaged. A
negative relationship between OJT and ecomomically disadvantaged was

7
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Teble 24: COTPT" ' TION BETWELN TITLE I PROGRAM EXPENDITURES:AND ENROLLMENTS
OF SELECTED DEMOGRAPHIC GROUPS NATIONAL SITES, JUNE, 1975 .- ] . .
AND JUNE, 1976 « ' . :
‘ . '
- - &
- Enrollméents 1 1'\
Pc ~ontage of % Economically - . ¥
Expenditures on bigadvantaged % White % Female )
6/75 6/76 "6/75 6/76 6/75 | 6/76 :
Classrcom ] ’ ’ ’
f Training N 0.3§ 0.23 . -0,43 0.19 0.04 0.02
0JT -0.28 -0.08 0.01 0.42 0.07 -0.28
1 9
| Work ‘ 0.11 0.02 0.31 -0.24 0.37 0.32
y Experience '
< ) | ' .
) * < N *’ © %k
PSE -0.59 , -0.53 -0.03 -0.20 -0.69 -0.46
* = glignificant at the .05 level '
. r'd T - - €
= ‘ »
J—-
N
] <
-‘ - ' - :
» 5 ’
. o
‘L . ’ . -
. 75 « S
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_observed for .the two time jeriods (and intervening quarters as well).-‘On
the other hand, positive relationships were found between percent
expenditure on classrnam training and percent economically disadvantaged
A similar anaiysis was undertaken for the Ohio prime spomsors.. The
same inverse relationship between Title I PSE and percent economically‘
disadvantigeu was found In both quarters. However, positive relationshipys
were found between Title I PSE and percent white and Title I PSE and v ’
pacent female in both quarters. The relationships between work experiend:a
and economically disadvantaged}and percent white were .positive, the scme
as in the 15 selected sites. e relationghip between work experience
and females is negative, implying that increases in expenditures, for
work experiencé are assoclated with decreases in service to females in
_DOhio, which tontrasts with the national sites. ‘.

These relationships suggest that the types of programs funded can
have a noticeable effect on the resulting levels o6f service to certain
client groups. However, the qhoice of service deliyerers is also very
important in-this regard. Central ¢ity community Kased organizations
often serve a very different. mix of’ participants than a subarban service .
deliverer in the same type of program. Thus, prime sponsors have to take
into account the history of a deliverer's service to particular groups in
attempting to establish a delivery system that maximizes tlient §S;vice - \
goals. The general point, which the findings reported ove support,
however, 1s that program choice does have an iﬁp;rtant and definable -
effect on participant service. We would expect ‘further research based on
,program—specific participant data to support this point.

Economic Conditions, Demographic Characteristics, and Programmatic

Decisions ‘Considered Together - - ‘
7 .. T '

In this section we attempt, throlgh regression analysis, to sort out
the independent impact of unemployment, basic demographic compositionm, -
universe of nced, and programmatic choice on patterns of CETA service to
the eednomically disadvantaged, nomwhites, and females'. Sep

regressions were run for each of the three client characterisxics for -
all titles for each quarter. The discussion in tlils section will focus on
selected results obtained for June, 1975, and Septembe7 1976. -
-» N . [N
When- percent Title I white in June, 1975, is regressed on the above. -

set of independent variables, only one variahle--percent white in' ESARS
population, proved*to be significant at the-.05 level. For every unit — ;
schange in the ESARS population, the percent white "increased 1.5 units. A '
negative impact on percent whité of the unemployment rate, although not
statistically significant, was obtained. Of the program expenditures, \\\\ .
only percent OJT and PSE ente;ed into the equation the impact of the é\\\
other two was too small to be calculated Expenditures on.OJT and PSE
exerted a pogitive impact; the results,'however, were not statistically
%ignificant. o’ , ’ ’
In September, l976, the ‘same ‘positive relationship between pkrcent
white in the ESARS population and’ percent.white served was in evidence.

The remainder of the independent variables did not produce statistically .
. l N

L
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j significant results. \> 5& the ESARS variables proViding the bulk of -
\
e

. Agginéanatory pcwel, th

ootatned was .59.1 v
-Eor both quarters the '‘percent Title I female'" regrepsions produced
" no statistically significant coefficients. For June, 1975, the following
variables had a positive sign: percent female in ESARS population, percent
work expevience, percent female in unemployed, census population. Only
percent PSE expenditures exerted a negative ghpact. This latter
i % relationship-was again ohtained in Septembedff d976. In addition to the
. v above variables (which all-were positive) the following.explanatory 4
Y variables had positive signs expenditureg on classroom training and OJT
and the unemployment ﬁgte. The ‘adjufted RZ for each quarter was ,42 &nd
oL f?;/ .46, respectively. . -
" - : . e N
‘ The regressions’ for economically disadvantaged did not produce
statistically significant coefficients. In Jutte, 1975, only 3 variables
K were entered into fhe equation: percent PSE, work experience, and. tne
< percent economically disadventaged in the 1970 census population. The
- - program vzriables were negative and the census vardable was positive.
2 * The adjusted R® was ,18, 1In September, 1976, more variables were éngered
) but none were gstatistically significant. PSE, OJT, and classroom training
expenditures produced negative coefficients while percent economically
- T disadvantaged in the BSARS and census populations and the unemployment
rate’had peésitive signs.

<
-~

- The same type of analysis’ was done for Titles II and VI. The number
oF independeﬁﬁ variables was reduced as there was no reason for including
Title I program expenditutes in the equation. The census, ESARS, and
unemployment variables remained. In June, 1973; none of these variables \
were found to have an impact on the percent whites served in Title II. ._

v In September, Jl976, only percent unemployed who were white in¥the census

y was found to b statistically significant at the .05 level. For every |

1 unit change in th dependent variable produced there was a .70 change T |
in the dependent vaxiable. ¢ -

JIn both. quarters the percent ‘white in the ESARS pbpuiation was the B :
only statistically signifficant variable in the Title VI white equations. . |
> In both quarters a strong positive relationship was revealed."
. L ]
A . The regressions for Title VI females did nut produce any sfgnificant
coegficients. Simllarly, the Title VI economically disadvantaged
\ﬂuations did’ not fesult 1in any impacts that mﬁf the .05 significgnce level.

/ -

N e ) \

., - - ‘i . ‘
R » . - -
, . - A R ‘
1/ : & ) 2 2 " ]
= A d R® 1s an R” statistic adjusted for the number of independent -
varigbles In the equation and the number of cases. It 1% a pg}e conser-
~ vagive estimate of the perCenta%e ofyvariance explained, especially when
e sample size is small. . . * |
i Adjusted R2 =R - (K’ ) (1—32), where K = number of independent : i
./// variables. ., N-K N -t . = -
i
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It is apparent that tha host of explanatory varizbles utilized thus
far do not adequately.explain the variation in client service patterns ’
observed among th: Titles within a prime sporfsorship and across prime
'spongorships. While they have progided .interesting dnsights into. the
relationships betwecn program part cipants and certain theoretically

relevant variables, they provide #n incomplete picture of reasons for x

client servic.. Ig is necessary to look at other possible explanations.
2 : .

- T N -

o

A -
. 4

The general direct impact of.local economic conditions and fldctuations
has been discussed. To re-emphasize an important point? we have- thus far
noted that local social and economic conditions are not directly translated
into participant service patterns!' Rather, social and economic conditions
are filtered through the perceptions and preferences of:manpower actors:
political officials,“prime sponsor staff, manpower planning council
members, and $ervice deliverers. This section reports evidence on the
relationships between manpower actor preferences and participant service
patterns. ~ - ) .

-

- ~Attitude3;%f InfiuentiaI'ActorS'

[ 4
¢ e

We,sought dat;.ﬁn‘the attitudggf of all manpewer actors in the national
sites abouf preferred client servi atterns. The results of this survey
permit a ranking of the national sifes according to their desire to
serve ecohomically disadvantaged, nonwhite, and female clients. This

" rahking was then compared with the ranking of actupl service patterns
(measured here in absolute percentages). In general, we found a high degre=
of congruence aiiween the attitudes of all manpower actors and the relative-
degrees of serWite. For example, congruence between preferences for
service to females in both Title I and PSE, and actual service patterns was
marked in 11 of the 14 prime sponsors for which data were available. .,
And*the fit obtained between preferences and service to nonvhites in’
all Titles was also quite good. A bit more slippage ‘was evident in the
economically disadvantaged category with 9 of the 14 prime sponsorships
achieving high degrees of congruence. While these data are preliminary,
they lend support to the general argument tha® prime sponsor manpower
actors aan exercise a substantial measture of control over the nature of

participant service patterns and that the resultidg'patterns accord closely . -

with their general preferences. .- !
. - o
. We also attempted to weight the preferences of the actors in terms of
thefr relative influence on decisions on the basis of the assumption that,
actors who are not infl ial in decision making should not receive the
same attention as those that are important. For Title I decisions we found
that the prime sponsor staff was influential in all but two prime sponsor-
ships. In the 13 prime sponsorships:with high staff influence there are
- clear relationships between the preferences of the staff and service to
the economically dfsadvantaged. Prime sponsorships that served relatively {
fewer economically disadvantaged also tended to be managed by staffs with
a weaker commitment to serving this group, while staffs that had sttong or
very strong preferences to serve the economicaljly disadvantaged in fact
did so. In the two cases in which staff preferences were not followed in:.
actual client service pgtterns, the impact of the attitudes of polifical ’
officials were felt. In these two cases politicgl officials were influen-
tial and had no commitment to serve the most disadvantaged. f;‘should also
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} . P . Dbe added that In one case*toth the political efficials-and the staff shared

o a very stropg .comnltpent to thé most dis 1dvantaged and thf! was reflected
’ .1in a high service £ this group.
N ' X %w . - '3 ’
“In PSE er[S!.Oﬂo, we have noted above, political officide played 9
. a more sgal role hg sclecpion of clients.. In nine of the 1§ sites
> . we found a*’p tical of. icials were very influential or influential in
A the/,dechrminati n)of PSE client patterns, in'most ‘cases (all but three)
o sharing that influence with the professional staff. ble 25 shows the
. ; felationships between tommitment to serve the egonomlyally disadvantaged on-
\ thegpart gf influential political officials and the elative degree ci -
. v service. The table reveals that prime sponsors with relatively low ‘aetual
service patterns to the poor are influenced by politieal officials who do
- net have a commitpent to serve the economically disadvantdged. In the ;
” ¥ two cases. in which higher lewels of economically disa antaged were served —
despite political official preferenh, the professional staff’had a - «
stronger conpitment and)thus,, influenced the results® In addition, in thc.(
three prime sponsorships’in which the alitical officials were jlmged to”
) be the most irrfluantia‘ actor <4dn PSE decisibdns, the actual service to *. - .
.- the e‘pmically disadvantaged as relatively low—42%, 33%, and 31%.

-

-0

-

- v T ® Equally impor‘ant re tﬁ"e attitudes of the ma'npower staff. Here ,
- ) "~ again.the commitment t serving the disadvantaged under PSE tended to be . .
wég or nonexistent (often coxresponding to the xttitudes of politi cal
fficiads) and ‘much lower thgh the levels descxibed for Title I: Eight
. - the prime sponsor staffs had little or no commitment to’ serving ‘the
\\P\ . isadvantaged in PSE, while onl.yz3 staffs expressed such an%ti‘ude fér ~
.. Title I preograms. However, it is important to note that a conm!itt?gv staff,
‘s and eleit officials could, imdeed, serve disadvantaged 4 §dividua with
* *hose to do'so. Six'of our national sites exc€eded the ..
. - national average- of 442 for service to the disadvantaged.in September, 1976.
_\\ o of these, Jour had staffs and/ ‘elected officials that had very strong .
/‘ commitufents to gervirlg the. poor and were able to implement these preferences\
\ .
< . Manp% Advisory Council Influence and Activ—ity e -

L C e

: We ana“lyzca the re&ationshcip between manpower advisory cot{ncil

influence and activity and the resultant glient @ervice pagtern for the .
economically disadvantaged. In’ general, we fdund ‘that prime sponsotships

’ with active andginfluéntial councils. are equally likely to e higher |, - T

or lower roportions of economically &iﬂdvantaged indiv!dual‘. In the

. . four cas?) {n'which the council was .neither a.c-}le nor "#nfluential, three

' of the prime sponsors served relativeg lower pr‘portions of eeonomically

d?saq,vantagea in Title I programe. We have observed that active touncils

" : , that dre able to.exert influence sometimes act-as a force in favor of

3 '. targeting larger proportions of-funds for ﬁg‘e economicau‘y disadvansaged

-~

S Thedr impd’cx on the selection of clients, hgwever$ is usually indirect’

‘ _and copeq thréugh their influence over the estygnation of broad prime

. Spcmsor goalsa)luch' as significant segments;*their. influence over" :
_ programmatic cisiofﬁ (for example, réducing thé amount of *Title I Ptﬂ:lic
s ~', . Service Employment); 4nd as a mechanism representing-various client , .
. 7. - constituéncies to the ‘prime sponsor staff, service deliverers and. political o
» . ' officials. Manpower advisc})ryscotmcils, therefor? may have ah impact on: the *. .
i ., i Ce AN ot M ..,' \) >
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Tab le 25:

»

/

TOWAPRD SERVICE TO ’I‘E‘; DISADVANTAGED AND ACTUAL SEPVICE"
TO THE DLSAD".‘JTAGED WITH PS!Z SLOTS 9 NATIDNAL SITES, SEPTEMBER 1976-

REII "TONSHIR OF INFLUEN@AL POT ITICAL OFFICIALS ATTI'I'UDES

. - - = ™3
- é. r'y
\ % ‘ ’ 7
- %
Attitudes of Influential Actual PSE Service tocthe Econonically:
Political Officials To- Disadvantageﬂ Séptember 1976
ward Serving the —fr ~
» Disadvantaged % Higherr\(iﬂz or More) Lower (497 or less). TOTAL
Little or no Commitment 2 6, 8
. Coe L 4 . ’
. M Q 4 /\‘ — i
S@rewhat or Strong 0 - . 1 1.
Commitment r:
- r— — - \
TOTAL 2 -7 .9
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actuai service Patterns,.but the impact occurs inftequentfy~épd when 1t
does it may or may, not erflarge servite for tlie less advantaged individuals.
. . - - e . ; .

L 3
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Specific Manggiént Decisions S

We, investigated sgq(tlexperience and capacity, the quﬁlity of MIS, the
mix of operating responsibllity, the degree of administrative integration
between Title I and PSE,Vand‘;he quality of program evaluation in .
ﬁplation to client service patterns. No strong and unambiguous relation- =
ships emerged from this analysis. In @any cases the amount of variation

" present among the I5 selected sites on these variables was ngt - -sufficient
"to produce clear relationships. However, our own observations revealed
many instances in which these factors wetre important in ‘determining the
success of prime sponsors in achieving their goals. For example, staff
commitment to serve disadvantaged clients was not always sufficient to
prodice the intended result, but the morescapable staffs ‘were better
able to implemént their gogls. This might take th& form of using an

. foective MIS to help achieve the desired enrdllment levels for different

ategories of clients, or the, establishment of rigorous evaluation
procedures to encourage ‘service deliverers to be more conscious ‘of meeting
their service goals. Thus, even though the an is did not uncover
systematic relationships that held across all 15 @ sponsors between
these variables and client service, it would be a mistake 'to conclude that
these factors did not have amy ippact on client service levels.

“

. National Policy and Rgg;onal Offiice Activities

Regional Offices of DOL are-not very 1nf1uential in the selection of
clients for Title I or .PSE programs. In only ome of ghe-15 cases was the
regionaf office representative judged to be influential the selection
of cl ;s--and here the individualzﬂéinfluence was indjxect--through an

*  1insistpnce’ on higher commitments to work experience prog . In plan
revie gional Office staff rarely question prime sponor analyses of

, , a!th ugh this has been done I two regional offices\ with spme

- effect, reovdr, the regions do not monitor the eligibility of !

enrollees in § programs in any, systematic manner. ,Most important, the
regions do not’ attempt to determine whether the actual participant servi

- wattems Ptteqpond to the natute and incidence of need within ghe prime
ponsorsh In only rare in: ances ‘have individual field representatives
been influential in causing the local professional staff to re-examine their
client .service patterns. But' this task has not»been part of the”routine
analyses conducted by £edetal reptesentatives.

Two tecent trends on national policy seem to be having contradictory+ -

" » impacts on participant service patterns. The first policy, the development.

of and utiliz§tion of performance indicators that ‘stresg cost per placement *

- (without attention to the type of individual placed and the difficulty of

_that placemént), has in some cases‘encourageéd prime sponsorg to move toward

“more trainable and placeable iggiividuals ("ereaming"), as evidenced by the

* increasing proporsdons of thos@zith more than a highschool education. .
(This may -also stem from a shift away from work expetience, vhich in some in-
stances has stemmed in part from DOL pxes;ure )




The otaer policy shift ‘that h‘“ b*en reflected in the prine gponsor-
ships is the.chuanges in PSE eligihility atandar and the anrounced
intentyon ofktho nev Admiwis;ration to gerve less advantaged individual.

" While our data do not reflect the dfrect impact of these chaages,- prime’
sponsor giaffs scem to be reacting in an anticipatory manner: for
example, they have been shifting the relatively more advantaged clients
from Titl~ %7 to title II and vice-versa. .- ' 4

’ ’

. , i
s "In"general, then, tne impact Jof the Department of Labor on’client
gervice patterns “is minimal and iﬂﬂirect. But potentially it could be
- important. The Department has not concentrated its attentloa cn ihis
~ aspect of manpower’ programs, theugh it has occasionally indirectly influen-
ced client .oUtcem2s through. policy decisions regarding permissable programs..

. The potential influence of the Regions is demonstrated by tHe few cases in
which the regional offices have had an impact iﬂﬂbur sites. Recent shifts
in national office.policy that promise increased attention to the question

.of the distribution.of benefits from CETA programs also carry ‘the seeds of
more DOL influence. .

o

Summary of Factors EgplainingﬁParticipant Service Patterns

M 1. The mix of participants is related to the choice of programs,
By altering program emphasis, a manpower staff can probably have gn
efdect on the characteristics of those enrolled.

-

'3

“»

r”‘“‘

2. The demographic chgracteristics of the’population of the prime’
sponsorship are not determinigtic with respecﬁ to who 1is served.‘ hanpower
staff wembers retain a great eal of latitudé™ over participant choice.

L 4

3. Changing local econamic conditions may affect Lhe emphasis placed
on seérviee to certaim groups. These conditions do not, however, completely
determiﬁ,e the composition oﬁ/a CE';grogram ermg of participants. Many

options remain open to the local gers ghout paxticipants regardless of
* o the nature of the economic conditi face.

4. The attitudes of influential manpower actors.’are important in
‘helping shape participant mix. Within a f\amework of envircnmen:tal ahd
“ political conatrajpts, policymakers' attitudgs toward who to serve can
_y be embedded in the choices made." -

\

L 5. To the extent that they are influential, political officials’'
impaét on the nature of PSE participants is greaggr than for Title I
.participants. * .o

" ' ‘.\
6. Department of Labor policies and actions wayxﬁndirectly affect

5articipant service patterns, especlally through inattention. Federal,
representatives generally have little or no influence over who gets

‘te’ glve less service to the- mostqddsadvantaged gs they seek boost their
placement rates. . 5. . . L ‘-

7.  Observations in ind{vidual sites suigp
tial advisbry councils may indirectly influende some of the conditiong for
she thqgice of participants, but that their direct influente is limited.

£
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8. Observations in individrol sites suggest that certain management,
procedures are critical to a well run program and therefore t6 a con$cicus
chroice of participents. To the extent that a staff has relevent Miniverse

. of need data and coutrol over intake procedures, even if decentralized,
the directdop everted over who is served is enhanced. .An accurdte
asgessment of wha{ groups aré in most need of service and the demographic
compositinn - “‘applicants, and an up-to-date accountihg 6f-who is being
enrolled seem to be prerequisites for effective targeting of participants.

.
’
. - b

.
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N . -~ IV. PROGRAM PERTORMANCE

- . - .

‘

. In the th:o-» progress repo'r:‘ts from, this project we reached a’ num'be/r
' of tentative conclusions on links b*een management decisions and a
] . nugber of 23~>cts of gd@al achievement. These conclusions were based, on
our.observationd® in the.field at 15 sites. In the present section we. want
- to focus. on pf0gr§m performanee in a gnore. technical sense and relate it in’
: a systematic way to 3 number of the factors we have. been exploring in the' _ »
previous sections en program design and management and the nature cf>\7
. ‘ _participants. Thon 1in the. following section--which contains our tost
: - general conclusions from the project--we willk rely both on our findings
in this section and on our previous observations reported on the basis of
. field work to arrive at some final statements about- what fanagement deci=- -
.- . 4#ons are likely to have the most "payoff for goal achievement under
different conditions. The kind of andlysis reported in this section and ’
that reported in our progress reports are both valid and should be used —-
ogether to reach well-rounded conclusions. : )

£y

. We realize thaf performance in manpower 1s a ygry comp'l;x ‘topi?.’ and

VI : that, thére 1s no agreement among experts on the best way either to
conceptualize it or measure it. :We certainly.do not claim to-have reached
definitive answ®rs on efther copceptualization or measurement but.we think -,
. - that the following analysis contributes to the ongoing discusaion of, both
P © -aspects of analyzing program performance by prime.sponsors.
e\ . o . B . F -
A What fellows in this section 1s organized in foin:.majdr parts: ' ’
[y ‘ o o .. R ¢ ‘ ) * - L‘
) 1. A general,comgent 6n local goals. and goal achievement. This 1s
. a very brief syndpsis'of considerable detail contained in :the three
. . progress reports. A . ; * - ‘
. - . P ., , .
B . ‘ i . . . T
- 2. A descripcion of the systematfc. angdysis of performance that.we, -
sundertook. . - SRS ‘ ’ ’ . ‘
4 , e i -~
r - %3l detailgd’ explanation of prime sponsor perférmance in Title I
- v « -programs. » e
‘ - 4. A very brief explanation of ptime sponsor performance in-PSE pro- |
. grams. o . T - ™. |
, e - s :/ . ! . e 3,‘ N “
- Where posstﬁl_e, we used ggaf on 32 prime sponsors' (both our ‘15 nation- \f
. al sites and our 17 bh’i&\siCjJ v Y = . |
’ . . . S - |
'-, - . ) ) - 3 ) 7 LN ¢ |
L  LOCAL GOALS AND GOAL ACHIEVEMENT - - ' . |
- T T 3o : - |

Part of the rhetgric behind the est'aélishment offi CETA was that it
would permit local jurisdictions to pursue 'qm'p'loymeht\ggd training goals .
- . ‘that were responsive to uniqn@ local needs.  Although national- goals and
A - standards would still be _’ptomuIé’ated, sufficient programmatic latituyde’ |
7 wpuld be given tq, prime sponsors ag;/;f.h’at .the Iock-step approach- to manpower |
S . training presumably found under the /’categoi:ical programs wou;d be avo}ded". 3
£y . LY - M . - '
" . . . ’ . ' ‘ ) / l

¢
y - - - » .y




S . * . 70 . .
- . In our detailed field gpork at thé 15 nattonal sites Me made two basic
. - /' discoveries. First, presumed national goals  forCETA terded not to be R
. : very important at t‘re prime sponsor le\( ‘Second, there was considerab? i
el 7 diversity in the'local goals that had been.éetr Ve soecified both the
« explicit and in»licit local goals that had been adgpted at each of the
15 sites and also reached judgments on their level of success in-achieving
the goale. Curmaries of thege goals and our judgments about degree of
sur:cess;in achieving them are contained in Kypendix A, °
- L : T\'ﬁgoals varied greatly in scope\content, and level of a"oitiot.sneoe.
o However, when tld goals from the 15 sites’ are considered together‘osteof
therg fell into four categories. d

‘ “‘ 4 / < ’
* .
' 1. Those dealing with placement and retentitm (13 pri.me sponsor-‘
- ships had such-goals). - . - - . J
. o L 2. Those 'dealing with the nature of particii)ant'a ,(12 prime sponsor-

ships had goals falling in thib category)

3. Those dealing with aspects of managing the- manpowex! %ystem (12
prime sponsofships had such goals). ] \

~
[

4, Those dealing with' the nature of substantive program activities
(6 prime sggpsorships had goals of this character).,

The prime sponsgrs had, in general, Bet reachable goals for them- g
selves. Of the mqre than 60 individual goala at the 15 sites we judged
that -they were attaining at least moderate success for about 80% of them.'

* Not surprisingly, the- category with-~ the IOWest ‘degree of sUtTEES was,~ -

placen;ent/retent ion. S

. P
\ . s

- , . Relatively low success levels also tended to appear in relation to
’ * goals that had only recently been adopted. - In these instances the prime
'-o’, spohsor_had not.had much time to effect-Jesired mov t toward the goal.
Poof success was. aldd likel ly in cases of goals that re o\?rly ambitious , .
< and/or ambiguous. .

- Limited goal achievement in the short run, espécially in the place-=
. ment/retention area, should not necessarily be equated with poor perfor-
mance by the CETA program. - But, of course, in the.long run prdgrams that
do not achievei their goals, including those in the vital areas of placement °
and retention, cannot be judged s.ucp u.{:

/7 ) s <

: There i.svan important associatfon between the priority given-each goal

- “e _ by the professional staff and the level of goal attainment. Higher ot
priority goals were more likely .to be achieved than lower priority goals.

o ~?1ore than simple pronouncements of goal Mntentioms’ are. required for a '

—_ high degree of goal achievement. Commnitment of regources and clear, '

d&liberate means-to-ends ‘actions:iate .also required. And these. necessary ’
ingredients are more like].y where the staff consciously thinks of & goal . \

ag high priority. Rhetoric,"’in fact, matters. ‘ ’
" . [ 5- - o .

A}
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Two adddtional factors most cosely assoclated with a high degree of
goal zchievement wecre quall'y of staff ad the location of program operatin?
rime sponsorshlps with staifs that we b
zh others also wcre achieving their goals
better, perhaps i1 “srt becausé_the]staff was sm.rt enough to set reachable
goals, Second, those prime sponSuvfships that{ contracted aut ali service
delivery terd:d to do better in goal achicvemgnt®than those that kept
part or dll of the system for in-house operat n and delivery.
w

judged to be of lLigos. qualityy

-
-

THE NATURE OF THE SYSTEMATIC ANALYSIS.OF PERFO;\MANCE T -

_ There are three principal ways to approach assessing program perform-
ance systematically. First, one can use a descrigtive approach, simply
comparing prime sponsors on different program performance meagures. A
second*appxoach 1s explanatory, asking what factors are related to change
in program performance, under what conditions relationships are enhanced -
‘or ‘depressed, and what a prime sponsor staff can do, to change performance.
A third .approach is normative, asking how prime sponsors' performance on

different measures compares to preset ranges of acceptable performance.
. 2

Although none of the apprgaches’ is without difficulties, the explana—
tory gpproath has been used here for several reasons. First it ylelds more
information useful to'a prime sponson staff. Because it addresses questions
of vhy and how program performance changes, it has the potential for
providing the staff with guides on what to do to alter performance.

‘Second, this. approach is less arbitrary than the normative approach
"because it avoids labelling prime sponsor performance as good or bad*on

//%he basis of_ eomparison& to some (arbitrary)»limitsese: for a.performance
n - . .

dicator

A major focus of the éxplanatory approach used here has been to
identify what the: prime-sponsor stafif can do to change program performance.
We have tried to ide 1ry a number of factors shat affect p formance, but
we have been esp ly sensitive to factors over which thff staff has
some control. While it may be interesting to know ‘about program performance
differences in rural consortia compared to urban prime sponsorships, there
is little a staff can'do to change the nature and ebmposition of a prime
sponsorship, even if such a change might improve pepformance. It is more'
useful for a staff to know whether factors that -are subject to at least.
partial staff control, such as spending for different progranm activities,
are related ta changes in program performance. ‘

Discussion of Exp;anatorygfactors o s !

- s

* There are many factors that can affect prime eponsor program.
performance and goal 4 vement . .Some factors can be readily identified
and measured while 21:5::‘=Te more qualitative in nature. The general”
factors we examined4n the following explanatory analysis included staff
charactenistics and activities, involvement of actors® other than the staff,

in mINpOwSt ,° characteristics of parti&ipants served expenditures for
program activities, enrollmentg by program activities, economi'c conditions,’

and s#ze of the Title 1 ‘budget allocation. Table 26 summarizes the‘ppecific
indicators u |, and indictates the relative degree of ataff.control over

} each feature analyzed. - Within the three basic categoriea of degree of -,

Ve

4

—
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Tablé 26: ELXPLANATORY mmﬂmzrﬂmmmmcﬁ £ND
s ‘DETREE OF STAFF CONTROL OVLR THLM v

a4 »

; ’ - N p - .
- Factors 6ver which staff has little or no control.

L}

1. Uhemployment rate -
. . 2. Punding allocation trend -
* 3. Pre-CETA staff experience
4, Administrative integration for Titles I, II, and VI

-

-~

Factors ober Ghich staff has_some control - N
"5, Quality of ‘top staff . ’

6.. Quality of all staff . ’ '
7. Location of operating responsibility
8. Involvement of business .
9. Involvement of advisory council ;o n
10. Systemwide commitment to placement _ '
11. Level of conflict ' 0

12. Quality pof program evaluation

Factors over whicﬁ staff has relatively high control

13. 'staff commitment to placement

14, _ Quality of program monitoring

15. Participant characteristics

16. Expenditures for proggam activities .
17. Enrollments by program activity - °

~~
)
l

-P
'
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staff control no rank ordering is intended. A brief discussion of each
of the factors analvzed in rélation to pzrformances follows. We had data on

all but numbers 8 and 10 for 32 prime sponsorships (both the national sites — -

and the Ohio sites). Tor numbers 8 and 10 we had data only on the
national sites. .- y, - . .

1. The unemployment rate was measured using monthly figures reported .
by the Bureau of Labor Statistics. An unemployment rate for each-'quarter
was obtained by averaging the-unemployment for 3 months. The quarterly
unemployment rates in individual primes we anal ed ranged from 3.7% to
14, 54 betweem September, 1974, and December, 1976 .

> P .

2. Funding allocation trend was measured as the percentage change in
Title I allocation between FY 74 and FY 77. In F¥ 77 the prime sponsors we-
analyzed received between 73% and 338% of their FY 74 funding levels (the
national average was 107%).

>
1
o

*3. The level of pre-CETA manpower experience was medsured by the
number of professional staff who had been involved in manpower prior to
CETA. Two groups of prime sponsors emerged--those with less than cne
quarter of tle staff who had pre-CETA experience (20 prime sponsors were
in this group), and those with a greater -proportion having pre-CETA
experience (12 prime..sponsors were in this‘group).

4. Administrative integration for Titles I, II, and VI is, in most
cases, a basic decision that was made at the'beginning of CETA in each
prime sponsorship and, therefore, is subject .to a low degree of staff
control at Bresent. The possibilities.range from total separation of the
titles (with separate staff and even different physical locations) to
tomplete integration, with all three titles administered by.the same
persons. Prime sponsors formed two groups on this measure, 23 with low. .
administrative integration amd nine with high integration. - < .

~ 5. Quality bf top staff and 6: .Guality %f all staff are measured
on the ‘basis of our field teams' judgments. The ratings *of very good,
good, and fair reflected our cgjosite judgments about the professional
capabilities, experience, and grl)ifications of the professional staff.
(Sigteen prime sponsors had very good top staff, 12 had good top.staff and
4 had fair top staff. Eleven prime sponsors had wery good staff overall,
15 had gdod staffs, and 6 had fair staffs.)

4 1

i 7. Location of operating,reéponsibility refers to the nature of
program operation--whether responsibility for service delivery is primarily
retained by the CETA staff or virtually all subcontracted to exterhal
deliverers or somewhere in between (mixed). Among the 32 prime sponsors
studied five retained a high degree of operating responsibility, 15
subcontracted for ell services, and useﬂ a mixed apprbach. e
. 8. Involvement of budiness- refers to~xhe degree ‘of ‘business ; *
participation in CETA solicited by the manpower staff. Prime sponsdrs were
dichotomized into low involvemenf and moderately high involvement. Data
were not available for the -Ohio- prime sponsorships for this measure. Of
th national sites, nine had low invalvement and éix had high involvement.
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9. The involvemert of -the adyigpry council-was judged to fall into
cne of thrce lcvele™ taose thet were both active and influenttal
(i1 cases), tiicse that were active but not influential (12 cases), and
thos e that were n2i her active nor {nfluential. (9 caues) Our judgments

were based on thz fre- :ency of meetings and the extent 'to which council

" recommendations were accepted ani implemented., . -

lO.'thstem—wide;gommitment to p?acement is a composite measure of
the importance ulth which placement was treated as a godal for -Title I by

.each of five groups (staff, political officials, advisory eeuncil members,

service deliverers, and regional office). TRe prime sponscrs clus*c*ed\,

into those with moderately high overall commitment (6 prime SpPOMSOTL)

to placement and those with low overall commitment' to placement (9 prime

We were unable to include the Ohio prime sponsors og this ‘

variable because of lack of data. o - L
11. The level of conflict reflects the nature and ‘extent of munpower

related disagreements and conflicts among different actors in the prime -

sponsorship. Three groupings emerged--low or no conflict (15 prime .

sponsors), mcderate conflict (S\prime sponsors), and relatively high

conflict (12 prime sponsors) . -

12. .The quality of prog!ém evaluation was judged on the basis of .
"both quantitative and qualitative aspects of evaluations performed by the
‘staff and the range -of seﬂkice delivererg evaluated. Three categories®
emerged for this measure: high quality (4 cases), moderate. quality (12 -
cases), and-low quality (1:6 cases). .

4

13. Staff commitment to placement 1s similar to the eystem-wide
cornmitment measure discussed above. The 'staff commitment variable refledps
our judgment about the -extent #0 which placement was articul\ted and regard-
ed as' a serjious goal for-Title I by the staff. Prime ‘sponsors were grOuped
into those in which the staff commitment to placement was explicit and
strong (13 prime sponsors) and those where staff commitment was limited - g;a
(19 prime sponsors). - . ' ) . . -;

L] - ‘
. r
.

»

145) The quality of monitoring refers to<ethe staff supervision bf:
the service daliverérs and staff units responsible  for program-delivery.
Prime sponsors were judged to ha ,nmediom.or low quality monitoring
dependi\: on the nature and exte ofiitoring visits. and the range of\

servic delivérers monicored. weré‘lO prime sponsors with high __
onitoring, 13 with»medid ‘and 8 with low quality. One
remained unclassified.

+

- . i v - ‘ N
15. Particijxant cha#istics fncluded me;asurep involvingvsix
different groups: the ec ically disadvantaged welfare recipients

* (AFDC and public assistance), t}'se with® fess than a high school-education
s, unemployed and nonwhites., - Thege characteristics .
were’ chosen to represent participants wha would presumably be more difficult
to serve than others. A percentage for each iloup was calculated aimply

by dividing the” number tn each group by the total number-enrolled. The
Tranges for individual prime sponsors from December, 1974, through December,
1976, were as follows‘ . - - . )

-
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)3 ec0nomica11y disadvantaged 0 - 100%
s 4 welfare recipients - 0 -75% ]
. . i % leds than hirh echool 15 '~ 96% - »
| . % unemployed . . 0 - 100% o N
. . % females ) 6~ 62% ‘ |
% norwhites . , 1- ‘89% ’ »-

-

- traiming, 0JI4 work exBerience, ¥SE, and services using accrued expenditures
. ) for each of these activities as re orted |n ‘the Financial Status Reports _

~ expenditures. (Classroom training expenditures irftluded only prige sponsor
-funds,.nobt 5% vocationgl educdtion money.) The percentages for each program
«» activity for individdil prime ‘sgonsors f,rnm December, 1974, through
. ,December, 1976, ranged as follows. ’ - . . -
- 86%
427 -
+ 7%

% classroonm training e:jpenditures

7z 0JT expenditures N

. . . 2 work. experience expenditures

. \ % PSE expenditures L.
% services exbenditures’ S bt

3 17. Enrol lments by program activitj wer(computed for classroom

training, OJT, work experienge, and PSE using data reported on the Program

[eNeNoNeNa-4

- 60% . .

»

: f - Status Sumpary and Quatterly Progress Report forms. (Part.-icipants enrolled”

. L " under classroom training with vocational education funds~-were not '
- . included.) A percentage was ca1cu1ated by dividing the nupber ‘of people
rserved’ in each program activity by~ the total number of’people served.
. *  The range of percentages for each category for individual prime. sponsors
# fromr December, 1974, through December3 1976, was as follow3° .
» Y “ \ ‘*‘”
.. o 7 classroom training partigipants 0- 95%;, .
. . % 0JT participants . L0 - 54% T . ™
.. // % work experience participants - 0 - 100%
(% PSE participants i \ 0 - 514
' Disemssion of Performance Measures '\\ o) > ‘k ’
S ) \ 11
- AN SeTection of the measures to use in evaluating prime sponsor perfor-
mance is not a ‘neutral exergise. Dffferent measures will emphﬁsize or~fail
, " te emphasjize diffetent aspects bf program perfarmance,\ and prime sponsors
will rank differently on different measures. The Department of Labor .
— . and prime sponsors have been conginuing discussion, debate, and '
* . 'negotiation ovef the selection and &pplication of national pErformanCe
. . indicators. (The latest draft was being'circulated in April, 1977.) A
- : key issue in the debate involves identifying factors that ¢an be producing ’
a poor ''score" em a given performance measure, and suggestimg how such a
factor should be taken into account.” (The staff at Cleveland Area -
¥ WeStEEh Reserve Consortium have produced saveral working papers de!ling
“~with

We recognize the controversial nature of pérforlpance indioators,
- and do not expect to satisfy all parties with the imdicators selected for
e . * use in this analysis. But by using several indicators of both terminationa

L
»

16. Expenditures’jorj-rbgrq'm a‘ftiili{ieg werer calculated for classraom $

and the Quarterly. Progress Reports and dividifig by the total accrued ’ .

-e82 |, . .-

18‘ See Mackie and Besek (1976) and Mackie (1976).) P
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and costs, we bope to, capttrc differences ir performance-that would g9

" dadetected withl only one mcasure. . The measures usad did tap different

_performance measure.

dimensions of p~r~oymance. - (See Appendix B for a correlation matrix

between the indicaturd that-gupports tis assSertion.) In all cabes,

the indicators nsed in this section reflect.actual performance, not . *

planned performatnce, and in all cases the sourte of the data used were the

quarterly rz orts supmi“ted by the prime sponsors 16 “the; regional offices.
. - )

There. were seyeral measures we were unable to dse in our analysis’ of
program performance that, ideally, should be used. Econofiic inmpact of
CETA participation on the persons enrolled is, in principle,’ an important
, howcVar, very difficilt to obtain
appropriate data for measuring ecotomic impact. The federal Quarterly
Summary of Participant Characterls<ic forms indicate the number of placed
participants who earned different levels of wages (from less than $1.00/houYr

_to $6.00 or more/hour) before and after CETA participation., Unfortunately,’

the quality of the data Teported by prime sponsors to the Department Oof
Labér does not allow us to construct a valid wage gain measure. None of
the quarterly reports contain informa ion on whether the placements
cobtained by the primé sponsor yere raining related of not, nor is there

. information available on the duration of placeménts obtained or on the

' relative quality of placements Although all of these features are

acknowledged to be important aspects of ‘prime. sponsor placement activity, -

there is nd méans of including them in a systematic -asseesment of placement
performance at this time. “

- - N . . 4

v+ The termination cluster we uSed includés Mve specific indicators. - -.

The cost cluster includes three specific indicators.

- ] . -~ PR .

Termination Cluster Indicators. ' ) .

~
-
s

1. Placement efficiency is a measure of the overall effective-

_ ness of CETA as a mechanism for getting people into unsubsidized employment.

It is calculated as the number of people entering emplcyment divided by tha
number of all persons enrolled. The measure indicates what proportion
of people who are enrolled end up with a job. T e
~i Yo

2. CETA plaeement rate is a similaﬁ kind of measure, but it
narrows the focgs ven more by indicating what proportion of all, e
enrollees get a job after receiving CETA segvices other than assessment
and’ referral It is calculated as the numb@r of indirect placements ”
divided by the number of people enrolled. .

'
* L J

3. Indirect placement rate 1is calcula;ed as the number of

.indirect placements divided by the number of people entering employment.

This measure indicateslyhat proportion of the peoplefuho,got #obs had
received gome CETA seryvices other than assessment 'and referral.

4. The entered employment rate indicates what percentage of the

people who leave a CETA program do so because they got a job. It is

computed by dividing the: number of people entertng employment ‘by. the total
number of terminatioms.
‘. * ‘ \

. 5. Nonpositive termination rate is the number of nonpositive

-

terndnations divided by the ‘number of total terminatioﬁa. It indicates

7
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the proportion of people who are leaving a CETA prog¥am for reaéonh othex \

. than getting a job, going back to school, joining the military, or hRS

other "phsitive" reasons.

- e . ' \

Cost Clustzr Indicators. o~

. ’ ® ° LN

C 1. Cost per placement ipdicates how much it cost the prime
sponsoy to put a CETA participant into a job. - It is computed by dividing

the total accrued expenditures by the number of people entering employment.’

&
2. Cost per indirect placement 1s computed by ¢ividing tor1"
agcrued €xpenditaires bz:s:e number of indirect.placements. It indicates

the cost for each pérson who was placed dtter receiving CETA services
pther than\?sszgsﬁent d referral. - a b/
¢ 3. Aost per enrollee indicates how much it costs the prime
Sponsor to serve gach participant enrolled. It is computgd by dividing
‘accrued expendit by number of enrollees. )
‘ - - N
mmg‘ . T#Me 27 presents.a summary-picture of/éttformance by the
32 prime sponsors?included imgthis study for each of the eight indieators. -
distussed .above. The figures reperted aye averages .for six quarters
(12/74, 6/75, 12/175, 6/76, 9/76, and 12/76). The table shows thé highest
and lowest scores for our 32 sites as well as«the averages for the 15
national sitéb separately,‘the 17 Ohio sites separately, the 32 sites .
) ined, apd a'national average. Except for nonpositive termination; the
‘nat onal sites performed better on the termination indicators than the
national average. The Ohio sites performed less well than the‘national .
average. The national sijes had costs higher than the national aveyage
on all three indicators. ~The Ohio sites hadrgosts ‘higher than the
national aferage on two of the three cost indicators and their costslwere

’

., algo higher than the national sites on those indicators- )

Discugsion of Analysis Procedures ’ ///// 4
Two general techniques were used;, crosstabulation and correlational

analysis (Pearson's r). Crosstabulation was used to examine associations )

between the more qualitative explanaZory factors and the performaﬂce

quSures. Correlational analysis was used to verify the results of

the crosstabs and to examine the relationships between more quantitative

explanatory factors and the performance measures .

In generals assaciatioHs were examined lor alt 32 prime sponsors
- together in order to maximize the number of data po}nts‘and to increase the
generalizability of the 'results. *The same associations were also che
for both the national s&tes and the Ohio prime sponsors separately
Where the patterns for the two groups--varied markedly, our\ preference wias
to rely on the results of the Qhio group, the rationale’be*pg that the‘
0 io sites together are more representative of all prime’ apotibors in the
untry than are the nati0na1 sites.

A

- . ' 4
k4

. _Croqstabulation‘was dst: for afl of the qualitar!ve factors and for‘a
few of the quantitative factors. Because the qualitative factors reflect
‘our assessments of the prime sponsor over time, it yaﬁ:felt that a similar

[ L6 ‘ . . ’,,af' , . .
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' : Tehle 27: SUMMARY OF TITLE I PERTORMANCE, NATIONAL SITES, OH1O SITES, NATIONAL AVERAGE, 1974-76 o
. - AN . ‘ - :
) ‘ ( . ‘
® . ' . . oo -
v . P ] i : . ‘- L. N
. —‘_' N .
+ CETA Indirect Entered Nonpositive Cost Per
Placgment - Placement Placement Euployment * Termination Cost Per ., Indirect Cost. Per
.- Effieiency ‘Rate Rate | Rate .Bate Placement Placement’ - Enrollee
S . -
'lligf‘.est : .
.gcere for » 37 28 ~ - 88 65 - 33 © 15,293 $33,010 .$1,253-
. tes - . ( o

~  Lowest ) ) , .

'Score for - . 8 P2 6 . . .18 o 17 . 1,626 3,678 ~ 251
32 Sites : : ' ) ’ '
Average for ) 9/) . . ::;
15-7ational - 21 . 12 5 41 /-« 34 6,055 10,747 825
Sices - \M' \ . . '

* Avezene for ' - <o . o - ;

.17 ¢ndo ) 15 - 6 45 30 . 35 ¢ 7,106 17,289 703
Sites ) ! . Lo ) » - '
Averera .. ‘ : .
for 37 18 9 51 2 35 34 6,620 13,910 - . 760
Sitez ’ : ) -

L

o Rational - 17 9 .51 35 34 4,376 8,419- 728
verage . .

.
N -
. . -

-
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/)g\EXPLAINING PRIME SPONSOR PERFORMANCE ON TITLE I

"

"time*comprehensive” indicr.ion, of the perfocmznce mozsures should'%e
used in the crcsstobs, rather thun selecting just one quarter arbitrarily
. or repeating the crces tabs for eveiy individual quarter. To obtain a
representative indicat lon of performarce on the performance measufes, the
prime sponsors’' scores were averaged over time. Jhe six quarters. used
were indicated above. ) > ’ '

Once the averaged scores weare obtained; a simple grouping technique .
was used. Prime sponsors were grouped on each of the explanatory factors

_ (for example, high conflict, medium conflict, and low conflict) and on

each of the performance measures (higher than the national average and
lower than the national average). For each of the grounings on the
expdanatory factor, the proportion of prime sponsors having higher ’
performance was compared to the proportion having lower performance. The
resulting distributions were examined to sée i1f any associations were
present. (Xt should be noted-that the number of prime sponsars with costs
lower than the national average was too small to provide useful generali-
zation For the three cost indicators, the sample average was used to
provide a cutoff point, thus increasing the number of prime sponsors in
the lower cost groups.) . :

’

Correlational gnalysis was used to verify the crosstabulation results
and to examine tﬁe(gﬁrength of the }elationships between the quantitative
factors (participant characteristics, program expenditures, enrollments,
unemployment rates) and the performance measures. All: quarters from
‘December, 1974, through December, 1976, were used in the correlational
analysis. .

4

»

Explanatory Factors Over Which the Staff Has Little or No Control -

S —

Staff members are correct whén they assert that they have little

control over the unemployment rate in their area, the level of CETA funding

they receive, the pre-CETA manpower experience bf their staff, and the
administrative integration between Title I and-the PSE Titles. They_, are
incorrect, however, 1if they assert that these factors somehow determine
how their program performs or even set very tight limits on what can and
chnnot be achieved. -

Unemployment Rate. The conyentional wisdom among manpower people
suggests that performance suffers when unemployment fncreases. Prime
sponsorships with high unemployment are expected to have lower placement
rates and probably also higher costs for placements and enrollmehts.
However, the crosstab analysis showed no relationship between level of
unemployrment and placement rates, nonpositive termihations, or cost

measures.

For each of the dependent variables, prime sponsors were sorted into
bne of four groups (1. unemployment (UE) lower than the national average
and dependent variable (DV) performance lower than the national average'

2, UE lower than the national average and DV performance higher than thé
national average; 3. UE equal to or higher than the national average and DV
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performaaie lover than the average; and 4) UE higher than the averagg .and . °_°
DV pPerforeance higher thau the average). The number of p.ime sponsors\

in each growp was exsmined ifor each sepnrate dependent variable, but n¢n=
of the dictributio.s revealed any pattern between unemployment and
dependent variobles. There was @ sizeable group of prime sponsors- han’had

both high unemployment and high placementsL .. e

The results of the correlational analysis moderated the preceding copA
clusions ,only slightly. The correlations for all 32 prime sporéors toge hﬂ“’
showed that the assotiation, between unemployment rates and the four‘ >
placement measures were extremely weak. Although the direction o'
the relationships was in the predicted ditrection (negative), the s gnitudes ’
of the statistic were all very small (less than -.18 in every c
The assoclations.were slightly higher for the, Ohio group alogg/%:one Lere
greater n%an\— .33), indicating that ‘unemployment had a somewlat more

"depressing effect on placements for the Olrfo group than it’did for the -

pational roup. -What is striking is that the correlations between

“unemployment and the placement measures for all 3 groups of prime spconsors

are so small. If unemployment rates wgre actually affecting placement
in an important way, we would expect much larger correlations.

The effects of unemployment rate on nonpositive termination. rate: and
the three cost measures were again surprising because virtually.no relatioa-
ship existed for the national sites or the 32 combined. The correlations
with nonpositive termilnation rate were all less than .1, and the correla-
tions for the cost measures ranged between -.1"fnd .1. For the Ohio sites
there was a slightly stronger relationship, but again, the magnitude

. was not large (none of.the correlations exceeded .3).

To determine whether the low correlations between unemployment and the
perfStiiance measures might be masking non-linear relationships among the /

- factors, scatterplots for each relationship ‘were examined for all 32,

sites together, for the national sites, and the Ohio sites. The results of
this analysis of 24 scatterplots did tot change the conglusipn that v

" unemplovment had only a weak effect on the placement yerformance of the

Ohio prime sponsors, and no re1ationship on the national sites. Inspection .
of the scatterplots revealed no nonlinear relationships, and the weak or « .
nonexistént ‘linear. relationships were visually reinforced. - Ve

’

That only weak and inconsistent. relationships were discovered between.
unemployment rate and program performance .measures in the previous @nalyses
led us to, examine the relationships again, on this occasion controlling .
for time. Correlations were-run for the indivfdual quarters and the
relationships between unemployment and performance measures were re-examined.
The results of.this analysis are summarized in Table 28. - 4? .. ,

"This approach revealed stronger relationships than had been observed
when all quarters were merged, especially for the Chio prime sponsors.

In deneral, both the Ohio and the. national prime sponsors' placement rates
'were held down by incréasing unemployment, when the correlations are
examined by quarter. Relationships were the strongest and most consistent
across placement indicators for the national sites for the quarters ending
in June and September, 1976. (Correlations ranged from -.25 to -.50.)

For the Ohio sites the strongest associations appeared in the* quarters
ending in December, 1975, and June and September, 1976, (Correlations
ranged from -.27 to -.72. ) These relationships tended to. wash out when
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Table 28: CORRELATIONS BLIWEEN UNEMPLOYME

81
»
NT RATE AND FOUR PLACEMENT

- MEASURES EOTED QUARTERS, 1974-76, NATIONAL SITES, OHIO -
$TTES, AND, 32 SITES COMBI.IED ‘ . ;
. J , Indirect Entered T
- Placdment Placement & :
) . ; Placeménit Employment
Quarter Efficiency Rate Rate ‘ Rate .
T - - - =
- 12/74 e * -.88 *
6/75 * -.22° S PY *
12/75 * * . -.28" ‘ *
llatiodal .
Sites . 6/76 ~-.25 -.40 -.42 L -0 * b
9/76 £ -.26 R -.50 -.30 )
. 12/76 .- * * -.31 W47
7 ) LB ~
12/74 * - .66 -.62 *
. 6/75 -.31 * .24 -.33
' 12/75 -.54 -.57 —:27 -
Ohdo / ®
Sites 6/76 -.50 -.41 % -.66
, T Id
9/76 -.50 -.47 * -:50
12/76 * -.42 -.35 *
12/74 * -.29 -.35 * .
6/75 * -.23 * -.21
. ©12/75 *. -.2 -.24 -.28
32 Sites - > N
Combined 6/76 X -.24 * -,25
\
- 9/76 x ¢ * * *
12/76 x X X .23
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#11°32 prime sponsers were grouped together. And there were no consistent

/‘ relag&ynnhips fcund betweuu unemploymeut rate and the cest measures or

\ nponpositive tcrminarfoN\rate.) A\, . N 4 v

\

¢ . There are ¢ :eral ﬁlhusibie; {ot mutwally exclusive explanaticns for
the lack of a codsistegtly strong relationship between unemployment
and ‘performance. ' First, althqugh it {s’ harder to place people in quantity
C in periods.of rising uncmployment it seems.likely that as some of the
H recently unemployed (who alreadg have skills and are not "hard core') become -
i CETA clients they . may bd relatively easier to slace as individuals-given
,bqth their skills and proven record as workers.
. . . . 1
Secoﬁh, it 1s conceivable that job developers working for the service
. o, deliverers (both in-house andjsubcontractors) become more aggressive in a .
slack labor market and thus 9ffset the depressing effects of increased
unemploypeqnt on plaqement7// . .
. - / : . : - .
\ All of the mixed fiédings‘feported above on the relationship between
unemployment dnd!perfordhncé suggest several ganeral statements. First,
" unemployment, . certainly qFovides some constraints on what can be achieved.
e " Second, and mos* important, phose constraints are relatively weak. CETA
staff do not Iive in a universe tightly determined by the unemployment rate. °
Neither they nor the Department of Labor can accurately,explain poor program
performance by simply referring a high unemployment rate. Other factors
-+ ' .help explain poor performance. And, even in the face of high unemployment,
. there 138 much that can be done by a staff that can result in good T
P performance. - 1 . . /}'

%

2 _ .Funding Allocation Trend. The effect on program performance of chanée
in the level of Title I funding over time was.also investigated. 'Prime’

A : sponsors were grouped into those with static or shrinking resources,/’ )
between FY 74 ardd FY. 77 and those with eipanding budgets. A change of less
than 1077 (the national average) was used'as a cutting point to”ﬂgtermine

the groups. . ) < P S .

Qpe might expect " prime sponsofs with shrinking bud 5ts to be hav-
ingkmoﬁe,dlfficulty in their manpower programs, and to dgggnstrate oorer
performance. The results of the crosstab analysis, hewever; shidwed modest
. sugport for the opposite conclusion—prime sppnsors with losses tended
, to have better placements and lower costs than prime spongors with
. - expanding budgets. .There was nd\Tnigtionéhip with nonpositive tepmination
' rat@. Presumably this suggests thatiﬁriqgisponsors‘faciqg the difficulties

o of shrInking resources have been forced to ®Tut bgék on nonesséntial ’
services {thus lower costs) and on-service delivegers who wene not

[l

performing well (thus better placements). At least™n_ the short run .
reduction of budget may increase performance. The probl of course, 1s
: that continued reducgd funding will ultimately mearr a reductlte in either
quality or quantity of service, or both.’ e N
. . ! ' o
LA . Pre-CETA Staff Experience.’ One might redsonably expect that prime  — =~

..8pansors in whHich a highér proportion of the staff had been involved in e
manpower priof to CETA might have better performance than prime sponsord -~
in which the experiende leve] was lower. However, the crosstab analysis
for all .32 prime spansprs tié%ther showed no patterns -between experience
‘and any of .the performance measures. The correlational analysis did ﬁEj . s

. —-
- ) -
»
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change the conclusion. Im; rorreltion coefficients I icated no relatio..-
ship vas presentfor the Ohio prime sporsors, and only a médest relationship
wag present for the national prime sponsprs. - .=
: ) |

Ta1€ lack of rttationship suggest° ‘that the experience in CETA was

i réally quite different than the experience with categorical programs and

that everwc:Z on the staff had to lesrn a great deal when CETA came into .
being, tégardlens 6f wiether they had becenm involved with categarical

programs or had just been hited. It is also quite possible that the.

manpewer "professionals" from before CETA did not'really have a broad

enough experience, to develop skills that would serve to make them beiter

CETA managers than someone moving into CETA from other -experience. Raw ¢
quality of staff seems likely to be much mgre important than experience a .
that, in retrospect, was probably not directly relevant. ) '

As CETA continues, of course, then one’ might expect that the mgre - . -

. experienced a staff is in CETA specifically the more likely it 1is that they -

will be able to make managemens decisions that Iead to good performance.

But this hypothesis could not he tested in 1976-77. As pre-CETA manpgwer =
experience loses most of its somewhat questionable presumed relevance

-in the next few years then' research on the comparative performance Qf ]
prime sponsorships to determine the impact of the CETA experience of ) e
staff members would be appropriate. i - '

Administrative Integration for Titles I, II, and VI. Integration
within the staff fot adrninis¥ering Titles I, II, and VI had little effect
on performance. The crosg tab analysis revealed no clear association
between administrative integtation and the performance measures. The
correlations revealed a'mixed impact. There was 2 moderately strong
relationship for the national sites betwéen increasing admlnistrative )
ingegration and increasing costs (correlations yere in the .3 to .4 range
for all indicators), but no association was present for the Ohio sites.
Administrative integration was not related td any of-the placement measures
for the national sites, but it was fpr the Ohio prime sponsors--as R
administrative integration increased, placement rates also' increased

,

" (correlations were at the .2 to .3 layel for three of the indicatdrs).

. .

Since administrative integration by itself appears to have no
consistent impact on perfermance a more important question--that of
programmatic integratiom allowing participants to mdve easily hetween
titles--becomes cemtral.' Our obserVations in the field lead us to believe
that d!ministrative integration promotes programmatic integration, and
that the 1atter offers the potential cf improved service for participants. <,

Explanatory Factors Over Which the Staff Has Some Control

S
Quality of Top,Staff and All Staff. Both the crosstab and the ‘
corralational aralysis for all 32 prime sponsors revealed clear associations
between quality’ of the top staff and the termdnation cluster indicatdrs.
Prime sponsors with top¥staff’ judged to be very good had higher placément
rates and lower nonpositive termination rates than prime sponsors in which
the staff was good or fair. There was go relationship’with the cost
cluster indicgtors, however.. Thg same relationships were present between
quality of alﬁ/staff and the performance measures. -The correlational - .
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analysis generally supported theseg conclusions, althongh the effect of -
staff quality (veth quzlicy of top staff and of all &taff) wa$ _ more
pronounced for tie Ohiv sites than for 'the national sites. (Correlations
were in the .3 to .4 range. ) Again there was no relationship reVealed
with the cost measurs, . -

N i
.. . . v - ;T

) Although starf quality is a difficult factor to- change, it egn be
improved over time, and a dirkctor interested in imprpving pregram per-.
formance would do well to meke the effort. Staff quality can be cnanged .
through internal reorganization, reassignment job redefinition, in-house
training, leaves fortupgrading assignments, personnel exchanges, turpover,
attrition, and conscientious recruitmeat of new personnel. The results

.of our ‘analysis suggest that the effort will- be rewarded with better
petformance. _ ) bore »,
g . <
Locatiop of Operating Respon}ibilitg Although different prime
sponsors (In the personal seWse) haye different motivations for centralizing
program operations directly with the CETA staff’ (the in-house godel},
one commonly cited reason for the in= ouse~choice is that it allows the
staff to maximize control over, program operations ?nd ‘by extension, to
de a bettk job. .To shift responsibiltty for program operations from
outside contractors to the CETA staff is a major change with serious
political implications, a change not to be undertaken lightly. Thus it ds
Juseful to explore the relatiemship-between location of operating responsi-
bility and program performance measures to see whether the change 1is .
warranted. The cross tab analysis showed no association between nature of
operating responsibility and the termination.cluster indicators. There

=

4

was some relationship with the cost indicators, however. The prime 7
sponserships that ran programs themselves tended to have higher costs
/fthan the prime sponsors who contracteg out for services. .o
)

The results of the correlational analysis revealed.a clear impact of
operating responsibility on program performance for the Ohio sites, although
there was no pattern for the national sites. For the Ohig prime sponsors,
as the prime spgnsors' operating responsibility increased -(that is, as
the degree of subcontracting decreased and the in-hiuse responsibilities

.. for service delivery increased), placement rates, tended to drop (correla-

‘stions were in the -.3 range, for three of the placement measures), and
costs _for obtaining placements tended to increape (correlations were in the
.3 fi\Tﬁ'range) -

’ Many prime sponsor staffs .fee¥ 1t is too expensive polit cally to
change the existing structure of subcontractors significantly The
results of this analysis suggest that 1it. is also likely to be more )
expenslive fiscally, and that placement rates are likely to change for the
worse 1f subcontractors are dropped in favor of in-house operation. It
may, however, be worth political costs incurred to drop inefficient -
subcontractors in favon of better subcontractors*-

- 1w’~,.~
Involvemert of Business. THe Department of Labor’has generally
“considered the involvement of business in prime sponsors' wanpower programs
to be desirabld and has encouraged prime sponsors té strengthea ttes with
business. In exploring theArelationships between bysginess involvement and
the performance measures for the 15 national sites e Ohio sites were

excluded because current data were m%t available), as found that
¢ ’ s

.
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business involvgment was nne related directly to giacc‘cnr rates or
nonpositive termira*ions. There was a relationship between higher
businéss invplveu-n: 241 lover costs for placements and cnrollments, howevat,
The jresults ol the covialational andlysls tonfiried these findings. - r
. . . (Correlations 1 :re in the -.2 to -.3 range.) This suggests that staff

~ efforts to involve busthess actively m not ‘result in additlonal slots

for placem~nt: in the chort run (as: reflected in the statistical meaSures’

of placemente used here), but it . may help to produce-a cost-effectiveness

mentality that results: in more effjitient use of CETA resources« Ll

. ‘ Involvement of Advisnry Coun¢ils’. Involvement of manpower adv! orX,

. councils has also heen stressed by the Department of Liabor as a desiruble
goal for ptrime sponsors. We invegstigated the relationship/between MAC
activity and program' performante] not expecting te find any relationship.
The crosstab analysis showed, however, that prime sponsors with councils*
that, weré active or active and fluantial tended to have lower costs °
for placement (for both ifdicaters), while prime sponsors who had MACs that

‘ werg neither active nor influential tended to have higher Tosts for
: placements. No relationships were found -for any of the other performance

' measures. The correlational a alysis did not reveal any new relationships

While "advocates of stron adviébry-councils may be,disappoipted that
more and stronger relatiomships were not revealed, it should be stressed
‘that active councils serve margy purposes at the local legel other
B 'y than impacting on program performance as measured here. We in no way
. ’ Would suggest that the lack of strong.association with performance measures
means that councils haye no beneficial effect on program performance \
. and therefore should be.scrapped. We would argue that there are many - »
observable positive values associated h a high degree of MAC activity.
- " Svstemwide Commitment to Placenﬁgg;? One might reasonably assume
that placement performance would be better in areas in which there 14 a - |
widesptead commitment to, placement as a goal for Title I shared by major -
groups of manpower actors -Generating such a systemrwiie commitment would
. be a major task for the staff, so the assumption was tested for the 15
national sttes for which data were available. "The crosstab amalysis reveal- *
- ed no relationships. The correlations clarified the effect somewhat,
. . revealing a weak relationship between the presence of system~wide
commitment to placement and placement rates (3 of the 4 measures had
correlations at the .2 level) One possible reason for the lack of a
stronger relationship i35 thas in 3 of the 6 sites that had a moderately
high commitmeént, this commitment had emerged bnly during FY 76 because of ,
changes in' the staff leadership, and had ' not had: sufficient time to filter
down and show up in the placement rates.

R .
A

Level of Conflict. The commonsense notion that performance is likely
to suffer 1f conflict 1s too pervasive and intensive was also examined.
Mixéd, fairly weak relationships were révealed by the analysis. The
B . crosstab analysis showed that conflict was inversely related to placement
o . performance--as conflict increased, performance rate decreased. There -~

i was no relationship with nonpositive terminatlion rate, and the effect on
the cost- measure was unexpected--as conflict increased, costs decreased

»
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* The results of the.cerrelational analysis sbowc‘ that level of confl e @
R -did not have any consistent effect on p1afement performance (theme was only
a very weak as,oriation vith two mezsureslof placement for®only the Ohio

sites) The iovars: cclationship with custs fo~ cbtaining placements and
) : cost per enroL‘C\-ar'eaxed again--as lovel of conilict increased, these
'!' { costs dectea od in uq'p the Ohio and the national prime cponsor groups.
- \
.. The c&planation fLr the last relationship. could be that since much
. , -conflict is-generated by choice of service deliverers, a system-with
-, high conflict ‘may be in that state because one or more of the least ¢
. . efficient deliverers has been cut, either totally or in part. Thils rhould
: " mean that costs systemwide would decrease since the more efficient dzjiver- |
- ers would be left.. Thus we do-not interpret the finding to suggest that “
~ - "" conflict'directly causes lower. costs--rather we think that the source of
. // much conflldct-~reduction or elipdnation of weak deliverers--creatés .
both coﬂ?iict and lower costs simultaneously. s /
. . Qggé\?y of Program Evaluation. . Doing thoreugh evaluations 1e difficult,
. time-consuming, and entadls political costs at the local level, For these
reasons and many others, many prime sponsorships do mot do program
+evaluations. Enough of our group of 32 did do good evaluations, however,
to al}ow us to ‘'investigate th 1ink with program performance. The results
, ' of the c:ossﬁgb analysis revealed no relationships with-any of the perfor-

mance measures. .
] . Y . '

o

The correlational analysis revealed no association between quality of
evaluation and any of the performance measures for the national sites, but
patterns were present for :the Ohio prime sponsors. Specifically, as
quality -of evaluation improved,. placement rates increased (correlations
were at the .3 level ‘for three of the measures), and there also was a

v 'weak inverse relationship with the two cost of placement measures--as ’
"+ qeality of evaluations improved, the costs of obtaining placement§
- B : .decreased (correlations were at the -.2 level):

i -
- ; Tn part the lack of stronger findings may stem from the *elative
. ., .‘newness of program evaluations in areas in which they have been undertaken.
TN ’ It seems. reasonable .that it may take a year or two for the use of evalua-

\ . . tions to be reflected in subsequent program performance.

) Although we{cannot at present point to a strong link between’ gqod ’ §
o . / evaluations and good program performance, i§ should be underscored that R
: evaluations tan serve many purposes at the local level other thanh improving
program‘performance.on the statistical measures used here.- We support //
the idea that prime sponsor staffs should develop and apply program .
. o evaluations/within the cautions ‘outlined in our progress reports of January
. .31, 1977 and April 30, 1977.. N -

. fgplanatory Factors Over Which the Staff Has Relativeﬂy High Control
Staff Commitment to P1acement. We hypothesized Ehat staff attitudes

are an important factor affecting program performance. To test the

. hypothesis, we evamined the link between the staff's articdulated. conmitment T

¢ to placement as a goal for Title I and the prime spgnsor's performance on

g _‘the placement measures. For every indicator in the. termination cluster,

. -
. -, -
. , .
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a clear pattern was cvitlirnt, In p.ime cporcfors ia whi ~k'the .staff's
commiiment to placonenV\Jac igh, perfornance on the placemeut mcasures was
also high. In arnas 7a which the staff commitmenb to placement was low,
placement perfU&nau(o tended to be low. The vffect carried over to ‘.
nonpositive ternixc.inn/rates also--prime sponsors with'high staff commit-
ment to placoment tended té have low nonpositive termination rates. The
correlati‘"' cenerally confirmed these relationships, although they. appeared
only for the Ohio site,.

°

he .

The'commitment to placement also carried over to performanée =S >

, measured on the cost indicators. Prime sponsors with higih commitment to

placement had .lower costs for both indicato¥s of placement costs. .
Commitmgnt to placement alone will not guarantee better placement
rates, but it is an important first step for a staff to take because it

leads. to other actions that will hel® implement the commitment. ’

4' e <
.

"Quality of Program Honitoringr We would expect'that prime 'spoasors
with high quality monitoring of manpower programs would have better
placement rates and lower costs. The expected relationships were only
moderately supported -by our analysis. . ‘ )

-

The crosstab analysis showed that of the prime sponsors with limited
monitoring, a majority had lowemalacement rates,” as expected. But of the
prime sponsdrs where monitoring was good or very good only half had higher
placement rates, and the.other half had lowéN placements. . There was no
relationship between quality of monitoring and noripositive- termin"ion

-
A

. .
A moderately strong inverse relationship was present betwezn the quali-
ty of monitoring and the costs per placement--prime sponsors with low.
quality monitoring had higher costs for placements (for bbth indicators)’ -
and prgﬁes with good and high quality(monitoring had lpwer costs for ¢
placem&hts. , ) . ’
- * . N ,
“Phe~correlational analysis shoped that the quality of monitoring was
moderately .related to increasing“flacement rates for the Ohio prime’
sponsors (torrelations were in the °.2 to .3 range for all indicatprs), but
snot for the national prime sponsor%. No relationships emerged with '

. the cost measures.

» -

Program monitoring is an important key to good performance, although the -
strength of the relationships reported here suggest that it is far £ 7m i
sufficient by itself. But in addition to its effect on program performance
ag measured here, it should be noted that good quality program monitoring
will serve other important purposes at the loecal level. No prime sponsor

staff likely to exercise much'effective control of a manpower system
without good monitoring. - . .

[ [ 3 N
Participant Characterigtics. Some clients are more difficult to serve
and place, and this fact of life accounts for prime sponsors' creaming in
intake and referral and placément. Many practitioners have suggested that

gerving the hard core disadvantdged‘client is 1ncompat1ble with a streBs on
placement and cost efficiency.

-

-
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This aualysis ex~minos the assocfation betveen levels of service to - s
«several client groups and prpgram perfornance to test the assumption that
N clfent characteristics do restrict program perfornance. Six characteristicse™
- . were chosen to reflept the wore difficult-to-ségvé enrollee: economically
disadvantaged, welfare reéipient, less than ‘a h?gh school -education, :
unemployed; female, and nonwhite. The percentages of each group served ¢
. ‘between Dénarher, 1974, and December, 1976, were correlated with the *°
eight program performance measures for all,32 prime sponsors and for the
Ohip and national sites separately In general we found no relationship
between the typeg of participants s&rveﬂ apd p;ogram ‘performance meagured "
. with our termlnatipn and cost “indicators. # The few exceptions to tii.
- . general condlusion are noted in the discussion below.

N . With.respegt to placement indieators, the percent economicdll »
disadvantaged served and the percent with less than.a hié§-school education .
showed no association at all for either the 32 prime sporsors together,

_the national sites, or the Ohio sites. -The percent 'of fémales served was "
'not related to placement for either the’ ;2 sites or the Ohio sites. The )
4+ | percent of"’ unemplozed served_had an ihconsistent .effect on placement
¢ rates depending on the measure considered. Eﬁ:e one pattern that emerged

. } was that regardless of the grouping of prime\sponsors, the percent

. ; unemployed enrolled had a depressing effect the indirect placement ' \
>- : raté and this effect was strongest for the Ohio group (the correlation
’ ".— . . - std#tistic was in tjte -.5 range) The kffect of the peEgent of welfare )
. . recipients enrolled as either nonexistent or in the opposite direction of '
. what was expected. ¥n the Ohio sites, .the percent of welfare recipients

;.- was positively associated with placement, indicating thatﬂplacement rates
' increased as the enrollments of welfare recipients incre=as ere was -
nogelationship between the percent of nonwhites enrolled and placement
rateg for either the-32 sites together or the Ohio sites. ‘(For the '
national dites there was a moderataly: strong association in the expected
direction for two placement measures (-.3 to -2 level) ) « . -
.. . . ’ '
- : There.were no assoclations between client characteristiqs ‘and nonposi-
. tive-termination rates for eithér the Ohio sites alone or the 32’prime )
' .sponsorg grouped together. Th re were a-few weak relationships. among the .
. national sit&s for females, welfare recipients, and economically disadvan- ’
. taged, but these relationships-were opposite eof what was expected--as the
percentage of females enrolled increased, for example, the nonpositive )
termination rate dgcreased. (The correlation cdefficients were, however, ) |
only about =-.2.) - . ) - . -

0

I T

l

) ' ’ . !
. ) There was no association between levels of clients servdd and the .-

.costs of placements and enrollments. The only relationships that emerged

were for ‘the Ohio sites, and those were in the opposite direction of what 1

- was expected. -As the percentage of . unemployed persons enrolled incré&ased, ot |

) > the costs. for placement decreased (The correlations were in the -.2 to U

-.4 range.) . ] : . ‘ o~ |

.
¢ at

' - - .
T e : ~ In summary, 1t is'clear that client characteristics do not dictate- ' |
’ . levels of performance on placement rates and cost .indicators. The absence
. * - of relationships between clients generally regarded as difficult to serve
and the performance measures is surprising,.amnd it indicates two things.
First, a number of prime‘Sponsors are able to serve high levels of

_ * - .
. A
- R * ~
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"difficult" clibnts as measiced by the six chavactégpistics used here and

still obtain 1clatfvely hich levels of placement es dow costs, while, ”

other prime spon3 ve with lover levels oi}"diffiéﬁf@" ¢lients have not ’
been able to oblain hizner piacement raties and lower costs.’

Second, the .absente of relationships does ‘not mean that some clients *
are not mor:.1ifficult to.serve.than others.” It is more likely an indica-
tion that the, categorics on the Quarterly Summary of Participant Charag- ‘
teristics ‘do not accurately measure who is and who .is not diffjcult to
serve. The motivatidn of the participant {sfkritical to tha p¥ime gponsor's
ability Jto obtain placeménts; and the QSPC dpep ‘not measure motivatirn.

(See Thurow, 1973, for an .argument including Lhe position- thatf 'creaming”
by motivation makes godd economdc sense.) * But the fipdings of this

|

--analysis should encourage prime sponsors not to adopt an "either-o; :

attitude about “service to the disadvantaged vegsus good performance. They

aae not incompatible goels1f “ . . )

\" ; . . . ot -' » . k)
’ Expenditures for Program Activities. - The compardtive utility and

- effects of training programs versus work experience prbgrams’have been '

long discussed by'manpOWer-professionals and academics. Work experience
programs ‘are not generally regarded by anyone, -as placement intensive,

while classréom training and OJT impart speéific skills thatupresumably
enhance the placemént potential of participants. Work eXperience is
relativg;y ""cheap". program--more *people” can be served 1in work experience

for a givén amount of mdney than be served in classroom training or OJT. ' .

"~ Thus prime sponsors with’ a large proportion of their Title I expenditures

going to work experience could beé expected to have lower placement rates,
higher nonpositive termination rates, and higher costs for placements,
although the cost of serving each enrbllee would be lower.

Prime sponsors, on-the other hand, that have a large proportion- of
their Title I expenditures directed at ciasSroom training or OJf would be
expected to have higher placement rates and lower cost for placements.

[l
>

' The expected :elatiohships were generally confirmed by the results
of correlational‘analysis, between program expenditures and performance

" measures. , . . coen

kS

- : ~
: ¥. Work Experien®e Expenditures. As ‘the" prpportion of work

xperience expenditures increased, the level of placements went down (for .o

all indicators except indirect placement rate) <Correlations were I
relatively weak, at the -.27 level. This pattern was present among all 32
prime sponsors together and for the Ohio sites. . .
There was also a moderately strong relationship between the proportion ;1;?
of.work experience expenditutes and the measures of costs for placement. -
.As the work experience commitment increased, so did the costs of placing -
'people. The relationqﬁip occurred only for the Ohio sites, however )
(correlations were lgqghe .3 to -4 rangé). oY
There was no association between the propbrtion ‘of work experience
expendttures and either tRe nonpositive termination rate or the cost per -
enrollee for any of the groups of pfime sponsors. v,

t
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2, oJr E'peud*t r(,:; Correlations between percent of OJT
expend ftures and placement rates for the 32 prime sponsors showed a modest
association (.?% to .25 range), indlcating that as expenditures’ for OJT o
increased, the phadtmﬁnt rates also incraased. Ghere was nQ association .
with the indircct placement rate. The relationship between OJT expen—

ditures and placement rates for the Ohio sites was relatively.strong

(.36 to .45 :ange) reflecting. their greater reliance on ,0JT) as the means

of obtaining placements., The natidpal sites, however, did not reveal any

¢ agsq¢lation between 0JT expenditures’ and placement performanoe.

ere was only a weak relationsinp between OJT expendlitures aru ron=~ - 7
posi§ terminations, and that was only for the Ohio gikes--as expénditures
for OJT increased, nonpositive terminations-decreased, dsrwould be expected, -
There was no relationship between ptoportion of OJT expenditures and cost

’ per enrollee. . ) .

— >
]

Increasing 0JT expenditures were telated to-decreasing costs for

placehents for all three groups of prime spongors (correlations were in A - -
N

the -.2 to - 3 range)

.

A \ . »
3. Clagsroom ¥raining Expenditures: The association between
the, proportion of spending for classroom training and the performance 4 =

‘' méasures of placement were surprisimng. Basically no relationship wa

present for any of the thﬂee groups of prime sponsors, This might be
explained in two ways. ‘Firsty some prime sponsors rely heavily on OJT for
‘placements and so do not pay consistent and innovative attention to the
lacement aspect of classrpcm training. Second, classroom tra ning = °
pecialties are often chog;nncn the basis of a general notign khat there

a demand in a given Uccupation. But that notion may not Be very
ecific,about how large or ¢ontinuing the demand is. For’ example, there
may. be a shortage of auto body specialists but that shortage may be only .
20 people. ' But a classroom training-enterprise--which often reflects major
commitments of resources and time--may produce 80 people-trained in auto
body work. And, of course, not even the first 20 ont#® the market will
get the jobs s they face competition from a large number of individuals
who have never had contact with CETA. , : . .

!

Thtere were no relationships found hetween classroom training spending

. and nonpositive termination rates for any of the three groups of prime

SpONSOrs.,

‘The effect of classroom training spending on the cost measures was
opposite for the Ohio prime sponsors and the nagional prime sponsors. -
Among the Ohio prime sponsors there was a modast association ‘between
increasing clagsroom training expenditures and decreasing costs for
placements (-.23 to -.29 level), as we expected. But for the national J
gites, there was an equally strong assocfation between increasing
classroom training expenditures and increfsing costs for placements (.2 to
.25 level). oLy, : :

¢

4. Other expenditures. There were no general patterns between
expenditures for gervices and PSE and performance, and only a few isolated
xelationships were discovered. For the Ohio.gites, increasing expenditures ’
for s/;vices were moderately associated w a lowered indirect placement
rate,”and with.a lowered.rate of” 'or placements (correlations were inv\v
the -.3 range). & . T ' :

- r
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Only one weak association was present between the level of PSE

expenditures aud the performance measurés. For the Ohio sites, as the .
proportion of PSE spcncing increasgd, the indirect placeient rate decreaged
(=.2 level). 1he absence of.rela ionships revealed by the correlational

. analysis is probably a facter of the’ small pumber of cases of PSE
expehditures. We do not feel these findings signifjcant enough to refute -
comion genss and our observatiens that Title I PSE is not an efficient way
to obtain placements or to keep Tosts down

Enrollments’ by Program Activitx, The effects of enrollments in
different program activities were examined as a check against the results
~f the patterns found for program activity expenditures. The results of
the correlations between enrollments and performance measures were -
generally consistent with the results in the preceding section.

1. OJT Enrollments. The strongest asgociations occurred between

- the proportion of ggrsons enrolled in OJT and the placement measures.

As the proportion<6f OJT enrollees increased, placement increased. . The

pattern was present in all 32 prime. sponsors and was. especially strong in

the Ohio sites (correldtions were in the .2 dﬁn 6 range). The national ¢
, sited” revealed the same relationships although not/é.\btrongly as the

Ohio sites. The pattern was present for every placement\indicator examined

- ’

There was no consistent association between the proportion of OJT.
enrollees and the cost for obtaining ‘placetients. There was a weak relation-
ship with ‘¢ost per enrollee--as the proportion of OJT enrollees incre edy
the cost per ‘enrollee overall tended to increase (correlativon of .2

2. C(Classroom Training Enrollments. The proportion of enrollees
"in claséroom training was not associated with-changes in placement rates for _
" the Ohio sites, although there was a weak rélationship in the national
sites (correlations were in the \} to ,3 range, but only for two indicators).
Classroom training enrollments were assoclated with detreasing costs
for placements for the Ohio sites (-.24 level) , but the opposite occurred.
for the national sites-increasing the classroom training enrollments tended
to increase the costs for placements
‘3. Work Experience Enrollments. These had a weak depressing,
effect on placement ratesgiliib to -,25 range), and a stronger effect‘gd
raising the cost per placement, The higher the proportion of work.
. experience ;enrollees, the higher the costs of obtainirg placements (.2 to
.4 range). This pattern was reflected in all groups of,gﬁtﬁe sponsors,
especially the Ohio sites.

(4

4. , PSE Enrollments. The relationship between the proportion of

PSE enrollees and costs for placements supported common sense expectations—

the greater ‘the PSE enrollments, the ‘higher the costs of ‘obtaining place-
~

ments (cdrrelations in the .2 to .5 range). This pattern was especially _

strong among the Ohia sites, given the somewhat highet Title I PSE »

enrollments there. ; \/.

- ¢ Discussion of Prime Sponsor Resource Allocation amgggAPrqgram

Activities. The correlational analysis has confirmed pény expectations
abgut relationships between program activities and th relative payoff of

4
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investing in different propram act’vities. (If we hel #:tn by program we' h'/’
- o would expecb to find even s_rongep evidince; we are qecaesarlly‘drawing . -
inferences from tc dava we could’analvze.) OJT is clearly the most
cpst efficient Snesns of obt! ning placcments, as measured both by - 4
. eéxpenditures a.u c¢n:ollmentg/, and work experifence is the least efficient
means of’obtaining plaecments. ~Thus a prime lBponsor wishing to increase-
placement r2+2g§ and lewer costs. for placement¥ ghould 1nvegt in OJT and
minimize work experience. "Classroom training vestments -are- more likely _ °
to lower cost for placements, but are not assocdated with- increasing
» placement rates.:- And a prime ‘sponsor wishing to awoid high costs for
< placements will keep PSE expenditures .and enrollments to a minimum.

.
] M ]

. The Indirect Effects of Unemployment Rate - . - . -
.in‘previous sections, the direct effect® of unempioyment rate on prime .
- sponsor performance were-examined, &nd were concluded to.be hot coo .
- . impartant. Imr this sectién, the indirect effects .of unemployﬂént are !

R considered, by re-examining a humber of the.relationships while controlling

for the level of unemployment. A levelrof 6Z unemployment was used as a
‘cutting point. The unempleyment rate of €aclp prime.sponsor fQr each
quarter except September, 1974, was compared to the cutting v&t, and the
cases were grouped intto lew (less than: 6%) ahd high (equdl‘t greater
than 67%) unemployment. * Then For both ‘the low and the high groups, the S
propoftion of expenditures and enyollments for different program activities
and the proportion of particip characteristics were correlated with the
performance measures. - The c¢ elations of ‘the two groups were compared to .

; detérmine whether unemplgyment had an indirect effect on these relationships.

; - The results of this ap#&lysis are discussed bglow. The‘most important : -
results are preseng#d in’ Table 29. ‘

. v

Expenditures Enrbllments for ﬁrqgram Activities, when unemployment.' b
was low, the nationgd Bites were able. Yo lifik classroom training expendi- -
tdes with increasiﬁg placement rates, egpeclally for two.measures--place-
ment rate -and indiTrect placement. _rate (co elations were in the .6 to- .8

- range) The n flonal sites also shdwed an eqpally strong relationship
‘between the proportion of classroom trainin enrollmerits and increasing
placement. rates for the same  twd measurés) ut ‘not for ‘the other two

g measures. of placement) The national sites kxevealed no relationships
between ‘either c room training expenditures r enrollments and the wo |
cost per placement meagures when unemployment was low, but there was a

- strong Jpositive relati?nship with cost per enrollee*(correlations were .7

f‘.kf and .9) - ” -~ .

- ‘\ —

" The Ohio sBites did not repeat any of these patterns, however. Even
when unemployment was low, the 'Ohio prime sponsors were not able to link

iy

increasing allocations to classroom training (either expenditures or :}P, f}
énrollments) to 1ncreasing placement rates. Nor was -there any relationsh

LI ‘with® costs per placements, cost per enrollee, or nonpositive termination ,
rate, . : . . ; ©o e

w ' . . / '
The two éroups of prime sponsors behaved Hifferently when the relation-
ships of OJT allocations to performance méasures under conditions of low
unemployment were examined. The Ohio sites were able to tie intreasing §
proportions of expenditbres for OJT to‘pigher placement rates (correlations

- . A
s -
- -
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Tihie 22 CIRRFLATIONS IRTWLZi SZLLCILD -PLOGhAM "ACTIVITY. ZC.“‘SUTJ..: A'D TOUR FPLACEMENT MEASURES,,
=7 : o BY LEVEL OT7 U.EMPLOYMENT, NATIO\P,,L SITES-AND OLIO SITES 1974-1976 A ,
<Y / N P N . f
) /r Low Unenfployment High Unemployment
w 7 (less than 6%) (6% or above) _
\ W’ A - ~
. Indirect | Fntered . Indirect Entered——- {
Placement | Placement | Placement | Cmployuent | Placement | Placement|Placement Employment
, Cfficienty Rate Rate ’ ’ Efficiency| - Rate Kate Rate
- % (Classroom - . : L~ N
raining . 25 63 [ .79 .22 * x 7 * T
xpenditures v .
- o &
| National % Classroom .
Prine gfaifl‘ing » * .55 .79 * CE 21 .36 *
Sponuor nrollees . : a -
" !
N/ AN 4 S z
Expenditures .27 . * .32 * * * * *
L % OJT : ‘ ‘ )
- Enrollees * - * * =.25 v K 22, .35 *
i ' ; Z
% Classroom 7 n . ‘ | ¢ \
o ‘rzaining ' * * * -.22 * * * Tk e
xpenditu‘.es sil . ! - |
\/ A I Classroom ) e
Ohio - ) \
. Priiwe Trfiini / * * * * . * * 4 x. *
—Sponzors Enrol . - ’ |
. % CJT - - A
N ’ Lxpenditures .52 .63 * .66 .26 * * * \
- % 0JT ‘ ' o ' ~
, Enrollees -69 .85 * .69 .27 41 .24 .33
T < .
* = cowreictict. i3 Iuge than T .2 ) R
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wer% in the .5 to .7 ronga for three measures). Sir'l~rly there was a

strong acsoclatisn among the Ohio sites hetween an increesing proportion

. of OJT enrollees zni incrcasing placement rates (correlations were in thé.
.7 to ,9 range f-r-3 Indicators of placruents}. Therc was also a strong

relationsuip batveen OJT allocations and cost pec éntollee for the Ohio

prime ‘sponsors, (correlations of .6 and .8).

N ]

The national sites, however, were not able to tie OJT commitments to
higher plocement rates when unemployment was low. There was a moderately
strcng relationship with 4 decreasing cost per enrollee as OJT comaitments
increased, which was opposite of what was found for the Ohio sitas.

The relat{onships that existed between classroom training and DJ
commitments and the performance measures when unemployment was low Yeaken
-or disappear when unemployment is higher.® Relationships between
proportions of enrollees in classroom training and QJT and the perform;;bq
measures were more resistant to the effects of high unemploymenf thar were
the relationships between expefiditures for cLsﬁsroqm training and QJT and
the performance measures., - v - :

] » - .

When unemployment 1s high, the mnatidnal sites did not demonstyate a

relationship between classroom training~expenditures and any of the
- placement measures, and there was only a modest association between the _

\

z proportion of .classroom training entollees and two placement measures (.2

and .4 level). ~The Ohio sit®s continued to show.no relatiomship between
classroom training comnitment and placemeﬁ!b under conditions of high
unquloyment. )

The link between OJT and placement observed for the Ohio sited with
low uncmployment was also weakened. There was almost no tie between o
proportion of OJT expenditures and placement (only one weak correlation
with one pilacement indicator). There were.consistent associations between
the proportion df OJT enrollees and 4all placement measures (.2 to .4 range),s
although the relationshiips were substantially weaker than had occurred
with low unemplwent.

v - A . 5

The indirect fffect of ‘unemployment on the relationships beiween
work ‘experience comgid tments” and performance megsures was not clear cut. -
The only generalingle findi at emerged was that under conditions of low
unemployment; there was no relationship betwaen the proportion of work’ .
experience enrollees and the three measures of costs, but when unemployment
was high, there was a moderately strong, positive relationship with all
three cost measures for both the Ohig and the national prime sponsor groups
(correlations were in the .2 to .7 range).

" .
Few relationships emerged betwe n ygime sponsors’ Title I PSE

+ allocations and program performance, kegdrdless of the leveilof unemployment.

The one finding that did emerge was that when unemployment fas low, ¥
increasing proportions of PSE expenditures and ,enrollments were very,
' strongly related to decreasing placement rates {correlations ranged up to
9),,increasinginonpositive termination rates (.9)), and increasing costs .
per placements (.91 and .96). All of this 1is perhaps what one would
expect of Title I-¥SE, but all of these relationships disappeared when
unemployment was high. The ohio sites imitated none of these pattérns. - !

' , '
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. . The only association that e.nerged for the Chloel_.es vag A m?corate§§ .
strong relatioriship Betwveen the proporticn of PSE enrollecs” and the '
: cost measures (.2 teo .3 ronge), again different from the national sites.
. PR One fossible- conclucion to be.drawn from thece relationships is that whén
- N bnemployment ic Jow, prime sponsors make 1little attempt to obtain place-
> ments from PSE, but when the unemployment rate gets higher, prime
' sponsors b90ﬂ1e mnore placement conscious with Title I PSE. .

Y

Tne results of a partigl correlational analysis supported theee Lot 3
findings. Partial correlations between the proportion of progren activity
expenditures and enrollments and the’ pefYormance measures were examirad
-after controlling statistically for unemployment rate. The partial, corre-
lations showed tihat the proportion-of 0JT enrollments was strongly related ‘
- to increasing pIacement rates for the ORio sifes (partial correlations
were in the .2 to’ .6 range for all measures). The proportion of classroom
. training enrollees was moderately .related to increasing placement for the

national sites (partial correlations were in the .3 to .5 range); Work

experience enrollménts were related to increasing costs for piaglments
for th& Ohio sites (.2 to .4 level for both measures), afid an 4acreasing
proportion of work experience expenditures was weakly relatfed to decreasing

placement rates for the national sites (partial correlations. were at, the :
=.2 level for all measures). . . '

" ) Overall, judging from this examination of- the indirect effects of ¢

_;\\:\ unemployment on progrdm performamce, it is clear that the most noticeable .

<t indirect impact occurs on the relationships between prime sponsor .
commitments to classroom training and OJT and performance measures. When °
unemployment is low; classroom trainihg-and 0JT are more likely to be stromg- .
ly 1linked to increasing placements, but when unemployment is-high, these 1
1inks weaken or eva’porate~ Thus 6ur.éar11er’tonclusions about the relatively . .
weak constraints put on performance by unemployment continue to be valid, o
at least for a short-range future that seems likely to hold continued

- 7 — relativFly high unemployment in it, : . ) .

Qnaracteristics of Participants Enrolled. The corrélations between
. . six characteristics of participants and the performance measures under the
two different unemrployment conditions revealed no systematic -patterns for
éither. the Ohio sites or the national prime sponsor group. - Few relation~
ships between participant chgnacteristics and program performance measures' .
- emerged at all, and those wefe only of moderate.strength, and only under
conditions of relatively high ﬁnemployment.-\There was a weak inverse ,
relationship betwéen the percent of econemically disadvantaged enrolled and ~ .
. the three cost méasures (-.3 level). “As the proportion of economically
disadvantaged increased, cost efficiency improved.
For the national sites, there was an inverse .relationship between the
- percent of nonwhites enrolled and the three cost measures (-.2 ¢ - .5/1eve1)
. In the national sites, as the proportion of nonwhites increased, the *
placement rates' tended to decréase,-although this was only a moderately
gtrong relationship (-.3 to -.4 level). The Ohio sites did not demanstrate
" this pattern. .. ) -

The results of a partial correlation analysis supported these findings.
. Partial dorrelation between partiecipant characteristics and performance”
¢ - measures while con%tolling statistically for the effect of unemployment rate

- . K]
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confirmed again that participant ‘characteristi¢s were nct related to- any
: of -thc performance measures -in a systemetic way. The relaticnship that ~\\\\
: was observed was that the national sitcs tended not to be able to serve
. . ' 4 high proportion of ponwhites and still maintain hlgh placement rates- ~
‘ there was a mederatcly strong inverse relationship.between the percent -

. " nomwhites amd‘all. of the placement measures {partial” correlations-were in
’ the ~.2 to -.%, ranae) but again the Ohié sites did not reveal this pattern. —_—

Frem this test of the indirect effects of level of* unenployment, wve, .
s N yould conclude .that the éarlier contlusion that unemployment rate basically
) does not affect the nature of the participants served is still an a: _urate .
statement. No systematic relationships emerged, even when controlling for
./ the indirect effect of unemployment s

" Sumary * A ) . S

s ) ‘e

T, . Table 30 summarizes those management factors we found to be 1elativelr
s -highly related to good performance (defined as high placerent, low
‘/ . nonpositive termination, and low cost). Very weak relationships, have been
. . eliminated from this summary table. Those with a relationghip only with"
. costs but no relationship with either placement_ or nonpositive teruination
i have also been eliminated‘ And the two factors (level of sconflict and

h . integration of Title administration) that pushed in differdnt directions
, ' for different indicators_ ‘have been, eliminated. .

/ ' ,
Y
] , Someﬁythe facfors that were found not to have any- -reltationship to ..
. performance are also important. Critically, none of those factors over

. which the staff has the least influence were found to be consistently
highly related to performarice, Even unemployment had ¢nly a Mmodest
impact. JThus local CETA staffs are not facing a situation over which they
can fairlly claim to have little or no control. Equally important, the
nature of the participants served in terms of aggregate demographic and
- economic categories, does not have much impact on performance. This means

. that the hard-core, most disadvantaged pagt of the CETA eligible population
r . )
The table suggests that good performance on placement and costs are

linked (that is only in part because of the indicatprs we chose to use;,
see Appendix B for evidence that the indicators ave all measuring genuinely -
. different aspects of performance). It also suggests ‘that the nonpositive
J termination rate may not be highly Busceptible to Improvement by the »
manipulation of the management factors we have analyzed. That rate may be
r/ much more a function of motivational dispositions on the part of individual |
<1, participants and the skill of a counselling and assessment staff in working
- vwith individuals.

- N S

i

|

1} }

> . ' can be served without sacrificing good p cement and cost performance. - 1
G

i

l

|

- ' N -
EXPLAINING PRIME SPONSOR PERFORMANCE ON TITLES II AND VI .. !

Six of the measures used for assessing Title ‘I p@rformance were also
. used for assessing Titles II and VI performance: placement efficiency,
- CETA placement rate, entered employment rate,, cost per placement, cost
: per indirect placement, and cost per enrollee. GClven the movement.of
individuals between Titles_II and VI in 1976 we felt it most reasonable
- to combine data on the two PSE titles for. analysis.

o ! : o 115
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Table 30: SUMMAR? OF ASSOCIATIONS_BETNEEN'MANAdEMENT FACTORS AND GOOD PROGRAM PERFORMANCE

~ Y . - r!
(=)

_—

Liigh quality staff. (both top staff and all staff)
. ¢
Bign lcgrez of subcontracting for service delivery

High-staff c?mmitment to plécement as a goal

’

vt

14 R - : v N
ligh quelity of program monitﬁfing

" FRelarively high level of OJT expenditures.

%,

Relativgly‘low level of work experiennéwégﬁeqditureS“

- f -
Rala:ivaly high enrollments in OJT

-

N

&

[ ]
/ﬁé}a&ively low eﬂ:3)imeﬁts'in wprk exparience

s

. e

\

L4

a

Presence of Association with Good Performance on:

Placemcnf
yes
yes
yes
yes (weak) .
yes
yes
yes

yes '

H ‘e

Ron-positive

. Tgrmination

yes
fic
yes
no

,yes'(weak)

no
SE11‘10
no
.
«

any -

Cost

no, o
yes -
yes

yes

yes

< yes

" no

yes
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Table 31 p¥esents a "nnnary plcture of PSE Pérfc;ﬂance on’ these
indicators. The ?*gurcs arz for June, 1976. We realive, of course, that
placement 1s nct the toral gmal of Titles II and VI, and that these figures

should not be compared directly with those for Title I (see Table 27 above) .

On all but one of the jneasures (entered employmedt);the 15 nattonal
sites were pcrforming somewhat better than the Ohio sites.  Both groups of
sites performed better than the national average on the placement indicators
although both were more costly than the national averages except in the «
case of the national site cost per indirect placement. , : K

LN
-

We investigated the impact of seven factors on PSE performance: fisca.
coridition of the prime sponsorship, staff cormitment to placement as a PSE _
goal, the relative size of the PSE allocation, economic conditions and
demographic characteristics of participants, quality of staff (both  top
staff and all staff), level of conflict, and level of”administrative
integration between PSE and Title I. The last three had no consistent .
and- strong 1mpact. The -first four did have some infportant relationships,
however, and we will report on those. _

Fiscal Condititn L 5 . N

- ' -

We judged the fiscal condition of our sites on the basis of ﬁresencé
or absence of layoffs of government employees, hiring freezes, cutbacks in

- local services, and budget deficits. Primes without any of these problems

were judged to be in good fiscal condition. Those with all of them were
judged to be in poor condition. Those with some but not all of the
problems were placed in a mdbderate category. We related this judgment to’
PSE performance for the final quarter of FY 76 (June, 1976).

. 4 . . .
We found that when the fiscal condition of a prime is poor, placement

‘performance suffers and costs rise. This was the expected pattern. Since

most PSE slots go to local government héencies it is reasonable to expect
low placements when those agencies are in a fiscal crunch. This finding
held for all 32 sitjz both apgregated and separated into the 15 and the 17.

Staff Commitment to/Placement as a PSE Goal ’
7 .

We judged.the commitment of the prime sponsor staffs to placement as

a PSE goal on the basis of our field work. We ranked the relative commit-
ment in each prifme on a four point scale. Twenty of the 32.gtaffs we '
interviewed had little or no commitment to placement. Nine had a mild
commitment. Only three had a strong or very strong commitment. Crosg-—
tabulations support the propasition that as the staff commitment to

cement increases so do the three measures of placement ‘activity we used.
De8pite other constraints, commitment.can make a difference.

. . 1
Relative'Size of PSE Allocations

We calculated the size of the PSE programs in relation to total CETA
allocations for each prime sponsorship (excluding Title II summer money)..
In general, those primes with.the largest percentage of a1l their CETA money
in Titles II and VI also did least well in terms of their PSE placements.
Larger relative PSE programs made for fewer placements 4n a relative sense,
The larger programs also had higher costs per placement..

r s . - : z
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Tablé 31:* SUMMARY OF PS PERFGRMANCE, NATIONAL SITES, OHIO SITES, NATICNAL AVERAGE, JUNE, 1976
- . . g

7z \ L h ’

 GETA Entered - ' Cost per
Placerzant Placemeht, . Employment Codt Per - Indirect _ Cost Per
Efficizency +.Rate " .. Rate Placement Placement Erfrollee
L

. 12158t Score ; s . )
' for 32 Sites 26 R ‘ 74 $¥67,250 $254,857 6,646
’ 2 f

. \ T
Lovast Scd s ’ L. . )
for 32 51222 3 2 ' - 12,412 . .21,683 2,380

P

yevage “for 15 R ) . s .
ﬁiiiiﬁal gites 36,000 55,000 ~ = . 3,82¢4

Pl

]

T

\
Average for 17
Ohis Sites

42,000 * 75,000 . 4,104

Average for . : ; . . ’ -7 ,
3> ohoes ' , : " 39,000 . 66,000 3,973

4

Naticnal

»Average 32,153
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L ‘Economic Cqﬂditions'and’Dnnngraphic Characteristics ¢f Par<icipants

. -

.Ue used unemployment rote to measure economic condition and four
participant charactecistics: percent disadvantaged, on welfare, nonwhite,

" and high schgol,gradugtes.

For Plﬁ Z2 prime sponsorships considered together the characteristics
of participants enrolled in PSE programs-are mot related to any of the
placement and cost measures. All correla: .ons are -less than .2. Very
low placement rates from PSE cannot accurafély be attributed to the nature
of thy clients served. * ' ) . . C

- . . ‘ * ' L3

Unemployment shows only- a weak relationship with two of the placement
measures--placement efficiency {-.24) and CETA placement rate (-.27). The
direction of the' relationship was expecteﬁ.“But it 1s a weak relationship
and shows no relationship to any of the other four performance measures.

"“Vhen the same relationships are inspectéd for the natiopal and Ohio sites

sqpérately the same fnﬂﬁings emerge. Only relatively weak relationships
with two of the placement measures emerge as having any particular impor-
tance (~.30 and -.32 for the national sites and -.39 and -.25 for:the
Ohio sites).' Linportantly, participant characté?igﬁics still have no
explanatory power. . . ! :

- 4

Summary . « R

’ To the extenf that placement is a gdal of PSE programs} it is fostered

. by relatively strong fiscal conditions in a pripe sponsorship, a relatively

smaller proportion of all CETA money im PSE, a relatively low unemployment

rate, and a high staff commitment to placement. "THe first-three factors
are ndt ‘under staff control. Bit thegﬁaecfvne'is an{"has bken shown to
ree”

make a difference. ' Furthermore, the "non-manipulable” conditions '
faced by staff do not absolutely determine performance outcomes. The ’
constraints are severe but /there is usually gfill some room for manuever
within sbose constraints for staffs.cogmittdd to using PSE in'part for
placement purposes. Anaustaff_cannot claim that they will lower whatever ¥
placement potential they have by serving people who have characteristics
usually associate® with plaggﬁﬁﬁt“ﬂ{fficulty. o ’

#
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e 4 . V. CQUCLUSIONS#y, MANAGEMENT AND GOAL ACHILVEMENT
'3 o .

-
* ' 4 '

=

[N

The CETA system 1sta rblati?ely new but highly complfx one in which the
conception §;>whac COnstg;Mtés good perfdrmance is itself the subject

of continui fiegitima{ewdisagreement and debate and in which actilons
' taken often hpye mainly Hndirect effects on desired performance, as well as

sorme direct effects. T%.prgduce meaningful and useful empirically- ) .
A

grounded findings about jthig system, we developed and employed a complex
research design that hasiled us to address many different factors with
many- dif ferent analyticaﬂftechniques and frameworks. No simple design
would be likely to have much potential payoff. ) s

We are vilder no illusion that we have discovered ‘eveérything there :is
to discover -about the relationships between CETA program management and
high quality program performance. We are certainly under no illucion that
the set of research problems with which .we have been working for close 1
to three years is a simple oue. :

There is, we beligye, no magic key to producing CETA success. lor,
in fact, is thcre a simple definition of "success" in the:CETA settipng.
e have been working with-d multi-faceted conception of 'success and continuve
to believe that such a conception ‘makes sense. e

-

. /

Ve have condgcted our research on CETA management and goal performarice
with three broad aspects of sugcess in mind (these are adapted from
Fried, 1976): . ) ' . e

. ) '

I. Effectivenesd in terms of goal achievement.

2. Responsiveness in terms:of the congruence of the canten's of goals -
actually being pursued in programs with the content favored by individuals,
groups, and organizations to whom' the local program organization.'are
resp ble in a formal sense. .(This 1s a very large and diverse group i
the case of CETA: Congress, the Department of Labor, local offic;als,‘gg;;
the local citizenry.) ' , ' . .

.

3. (Qpennes§ in terms of ease af access and scope of access for those
individuals; groups, and organizations with interests at sték@ﬁto the proc-
essés used for réaching a number of the decisions about how to maximize -
both requnsiveness and effeqtivengss. . ) 'I

This concluding section contains three major partsf~ 1) j;a presentation
of ti®% explanatory model that is empirically supported-by our findings;

» 2) a shorty summary of. the principal. observed qglationships;‘and‘3) recom-
" mendations based o# our fiddings. . . . ) -
' 'Y te

N

-
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‘local conditions, local management decisions, and prime sponsor perform%pce

"local decisionmaking influence patterns; individual actor perceptions,
P

as they design delivery . systems. They also have a great deal of influence

: features of the manpower system (such as the identity of service deliverers),

fthose cases even the weak constralnts of pfe-CETA conditions are not present.

8

AN_EXPLANATORY MODEL 4 S t

Ve began our_research with a very simple odel that 1inked external

(see Figure 1 on page 2). Ue supplemented this simple model with an -
empirically supparted mcdel<pf CETA implementation features based on our
earlier studv of all Ohio prime sponsorships. (Ripley and others, 1977:56).
This model linked a number of features of local envirpnmental constraints;
local econemic conditions; national policy and Fegional office actiwity;

v

attitudes, and preferénces; program decisions; and "~ patterns of clien:

service with each othbr. : )
* .
N( L

Ve are now in a position to elaborate Figqre 1 on the bhasis of”
findings that have received strong support from the variety of analyses
we have undertaken during the life of the present project. Figure 3
presents a relasiyely detailed model of the relationships- that best. explain
the rature of participants served and program performance for Title I it e
the prime sponsorship level.

3
v . -

The broadest conclusion from this study, underscored by Figure 3, is
that CETA at the local level is not a highly constrained systém. Local .
decision-makers, particularly very ,competent and‘committed local profession=-
al staff members, have a great déal of lat{tude to choose ‘different options

4

in determining who<gets serVed and how well the programs perform. . y
A

In addition to the strong relationships that are portrayed in Figure 3
(which will be summarized below- after the presentation of a simplified
model) both the weak relationships and missing relationships are also
extremely important because they make clear the latitude open to local .
?ecisiondmakers. Unemployment as a measure of local economic cenditions
1as been foynd to have wome shaping effect on local preferences, on program
mix, on the nature of cldents served, and on the performance of programs. ~
But in no cases is the relationship deterministic or even overwhelmingly ]
strong. The unemployment situatione.provides a mild, to moderate constfﬁint
that certainly must be taken into account by decision-makers, but the mild
constraints jintroduced by the unemployment situation.do'not alter the b
basic fact that those decision-makers still have a wide variety of different
options in designing and operating their programs. : -

Thq history of local employment and training .prggrams in pre-CETA days
has certainly helped shape some lingering manpower E%Eferences, some -

and somle features’of program mix (tied to the identity of service deliver~
ets), but the impact of that pre-CETA ‘history -is fading. The three years
since the beginning of CETA at the local~level have, even in many instances
in #hich there was.a relatively well-developed .manpower delivery system
fom catégorical programs, witnessed a great deal of conscious, planned:
change. And, 'of course, there are a number of prime sponsorships in the
ration that 'did not have much manpower activity at all before CETA. In

\]
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»  FIGUI 3: EYPIRICALLY SUPTORTAD-MODEL OF RELATICKSHIPS EXPLAINING NATURE OF PARTL
SERVED AND PROGRAM PERFORMANCE FOR TITLE I OF CETA-IN PRIME SPONSORSHIP
., : . J
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. Two relationships that are missing altogether from Flgure & are also j
of vital importance. These are relationships for which we tested but were -

found not to be imprrizat. The first of .these inportant non-existent ‘/ﬂ R

relationdhips 1s the fact that the demcgraphic makeup of a community does -

not 'determine cie nature of tho:! whom the #prime sponsorship chooses to

serve. (There aré, of course, a few commonsense-limits to this asser;ign

a cormunity compleflely devoid of Spanish-speaking citizens, for example,

obviously could not} service Spanish-speaking citizensl!) Given that the

dollar resources allocated to prime sponsorships wjill npt allow all of the
Neligible population %o be served, the Ia#ge elempft of deliberate choice

-af forded prime sponsorghips becomes even more apparent and more important.

The setond important missing relationship 4s the lack of impact of e
agaregate nature of_participaﬁts served on program performance. Programs
can perform just as well on the measures we used when they concentrate
on thelrelatively most disadvantaged part of the eligible population as
when they gravitate toward the relatively least disadvantaged, who are
presumably '‘easier" to serve. 'We think the "easier %0 serve/harder to
serve" distinction that appears both in some of the manpoweNJliterature -
and certainly in the rhetoric of some manpower practitioners 1y often used
very loosely and as an illegitimate excuse for poor performancg. ! X

We do not deny that some people are likely to be easier to serve P
than ‘others} but we have found no support for the motion that the level of- :
difficulty can be measured by aggregate demographic chaxacteristics.
Personal characteristics such motivation are, no doubt, important. ther

attribdites, such as’ minority s 8, mlght be important #n a community in
which all potenfial employer discriminated heavily against minorities.
But the undeniaple fact remgains that’ some primes have chosen to serve the ' v

most disadvantaged (as measured by features such as sex, ethnicity, -
etonomic status, welfare status, and education level) and have performed
very well. Others have chosen to serve more of the relatively less
disadvantaged and have not done particulatly well with their programs.
\ gkt A o L

" One entire set of relationships missing from Figure:3 could also -
have considerable importanc#. This is the absence of any,. tonsistent,
major impact of activities of the regional offices of DPL. 1In part this .
is begause of the nature of CETA. But in large part it is also because ¢
of the nature of the questtons on which the regiona} offices have decided
to focus and on the style, train?ng, and capab;,itieé of the federal’

. representatives (sce Van Hozn, 1977). As our recommendat ions later in

this section make clear, we do not think that -such a relatively passive
role for the regional offices is either inevitable or desirable.

performance for Title I of CETA at the prime sponsorship level. Several
simplifications have taken p1ace ‘when Figure 4 1is compaT!d to Figure 3.
First, the mildly constraining factors and relationships have been removed .
Second, because aggregabe characteristics of participants served have °
very little impact. on performance as sured by general,schievement of
local goals and by a'variety of indicators of placement, costg, and
‘non-positive termination, it seems reasonable ‘to consider those character-
istics as another featuse of program pefformsnce.

F&gure 4 pgesentg a simplified model of the relationships that explain 1}:‘
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STMPLIFIED MODEL FOR EXBLAINING PROGRAM PéRFORMAKCE

»

FOR TITLE I OF (ETA IN, PRIME SPONSORSHIPS
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g _followiny brizof wrrnary of. the principal fi irgf from our recearrh
is organized‘acqynﬂ the relxtionships portrayed by the four atrows in o
- Figure 4, ~—l

i

-~ R - . ," e SN . .

ey e,
SUMMARY OF P INC&PAu ‘ORSERVED RELATIONSHIPS ~

-;\;
The Impact of Influential Actors' Preferences on Program Mix -
' / 4

%_\; N

‘,/“il. Actors' preferences for different kinds of programs had an impact
fdn the program mix actually chosen. The more influential actors had their
/ preferences more nearly satisfied than the less influential actors. This:
// finding 1is, perhaps, not profound, but it is reassuring to know that
program mix is not somehow determined by forces beyond the control of the

actors in the system., o

The Impact of Influential Actors' Preferences on Program Performance

-~

1. Actors' preferences about who gets served in fact helps determine
who gets served. Again those with more influence- in the system in general
also get more of their preferences satisfied in terms of the kinds of .

CETA participants enrolled. .

2. Staff members are more likely to achieve goals on which they put —~
%higher priority than those on which they put a lower -priority. Commit-
ent counts because, in fact, it signifies a willingness on the part of
staff to take the necessary steps to make the Tchievement of the higher
priority goals more likely. ) ‘ ’

3., Prime sponsorship staffs with stronger .commitments to training
programs and placements will also be the most likely to have programs
that perform better on the various placement and cost measures we have
used. . . . . —

t

-

The Impact of Program Mix on Program Performance” -—-
1. Pfogram mix helps determine the nature of the participants who
will be served. Expenditure of Title I funds on PSE is associated
strongly with fewer economically disadvantaged and €emale participants.
Expenditure of Title I funds on classroom training 1s moderately related to
a high proportion of service to the etonomically disadvantaged.”
Expenditure of Title I funds on work expersence is moderately highly
related to.a high level of service to women. Other relationships are weak
and/or inconsistent over time. o Co

2. Program mix also influences pregram performance. Specifically,
relatively high expenditures for and enrollments ih O lps produce
strong showings '‘on placement and cost indicators and’also leads to some
improvement in the non-pasitive termination rate. Relatively low expendi-
tures for and enrollments in work experience also help produce strong
performance as measured by placement and €ost indicators.

N
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?The'lmpact of local Managerent Decislors on Program Pdrformance

«

. This area is the one in which we have put much of our effort both
in terms of orininal data collection and in terms of analysis. It is also
-~  the area in wiich ve have the most findings. The central -overarching
finding is that management decisiQns, as we have defined them, do have
the potential for improving program performance. By the.same token they
also have the potentlal for contributing to deterioraaing performance.””’

f 1.. High quality staff at all levels is associated with the ability of
a prime sponsor to set reachable goals. and attain them.

e - 2. High ouality staff at” all ldvels is associated with good -
- ~performance on placement and non-positive termination measures.

»”

' ' 3. The use oihgood data for planning is associated with the making
and implementation of'?bnscious choices about what ‘participants to serve.
4. The existence of high quality monitoring of programs within a
prime sponsorship helps lead to good performance as measured by placement
rates and cost ratios. > - - AN

5. The existence of high quality monitoring and evaluation has the
effect of helping reduce conflict between Prime sponsor staff and )
subcontractors engaged in service delivery.- The reduction of what 1s often -

N extraneous and unfocused conflict is assumed to he1p,increase~service

delivery succegs over time. -~

< .
., 6. A prime sponsorchip. that relies entirely or alnost entirely on
subcontractors, for service delivery tends #Pset and achieve goals better
than a prime sponsorsHip that retains a considerable portion or all of
the system for in-house delivery. . :
~
. 7. A prime sponsorship that relies extensively on subcontractors
for service delivery is more likely to-have good performance in terms’ of
placement rates and costs than a .prime sponsorship that retains all or a
sizeable portion of the system for in-house delivery.
4 8. 1I# subcontracting for service deiivery 1s done through some form
-of a request=for-preposal, this will help increase the perceptions of the
actors in the manpower system that the proporticn of “rational'' decision-
making compared:to ‘'political" decision-making is increasing. This
- perception helps reduce unfocused conflict within the system.‘
) . .
9. Prime sponsorships with relatively open decisionvmaking proceeses
"% .41ll make more conscious.choices about what participants to serve than those
« with less open decision-making processes.’

r'd

10. The existence of more open procedses does not reduce conflict
. but does help to sharpen and focus it on.relatively important issues, such
as significant segments identified for ‘service and the relatiom of
specific deliverers %o the achievement of system-wide goals. Focused
conflict is related to conscious decisions about total system design.
Such decisions presumably will lead to a higher proportion of general
goal achievement over time. A /

o . 131 | ‘

"y
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11. K'conflict danagenent strategy tirat opts for totnl avoidance of
overt conflict is\1ikely to increase unfocused conflict (it certainly will
¢ not reduce it) z~d is likely to decrease the chances that system design

) decisions are wmade self-conrciously and after assessment of some alterna-
tives. A stra’:gy that seeks to shape conflict so as to focus on important
decisions also seems likely to lead to more conscious decisions about i
participants :nd a higher 8egree of general goal achievemeat over time.

Qur fiﬁdings about the relation of .management decisions to program |
> performpance are summarized in Table 32. The table reports cases in which i |
our evidence supports assertions that specific aspects of management have a - i
beneficial impact cn several major elements of program nerformance. The r -
. empty cells Yepresent one of two cases: either 1) relationships we
tested but that were found not to be present in either direction, at least .
using the analytical techniques we chose and the data we had available; or
2} relationships that may be present but for which we did not test.

- " Peduction of unfecused coa(iict is included on the table even though
* we did not use it as a direct measure of performance in our research,
because we have observed that its presence helps deter goal achievement in

primes and its absence is beneficial instrumentally to the achievement of
_other goals. ’ B

&

- RECOMMENDATIONS

The specific recommendations in this section are based on the findings |

_ - and observations contained in this report, in our detailed reports on the i
/15 national sites, and in our published monograph on CETA in Ohio

- (Ripley and others, 1977). They are not merely generated from our own . -

"values and opinions, although we have also tried to make those values ‘

and opinions clear where appropriate. There are empirically supported .

. reasons for making-the specific recommendations we have chosen to make =~

v and for believing that the adoption of them would promote: better CETA
performance. : )

Recommendations are offered in seven major areas: 1) service to the
disadvantagad; 2) level of commitment to training and placement; 3) open
decision-making at the local level; 4) mohiitoring and-evaluation3 5) subcon-
traciing and sexvice deliverer selection; 6) business involvement in CETA;
and 7) organizféd labor involvement in CETA. ‘

;, The implementation of many of the recommendations that follow would,
of coursé, be the responsibility of local prime sponsorships. But there
1s also a definite and important role for the Department of Labor in the -
improvement of CETA programs and performance. We take the view that,
although CETA is a decentralized program administratively, it is still a

"“program with national purposes. We think: that DOL can help define and
achieve those national purposes by timely and focused activities and
] interventions. 1In order to be maximally effective, DOL must focus on those
- goale imbedded in the statute that it cén-reasonably hope to influence.
Some of the, recommendations that follow would involve day-to-day )
activities of the regional-offices, some would involve the leadership of
the national office of ETA, hoge would involve changes in the statute,

o .7 132 :




}f‘ § Table 32: SUMMARY OF OBSERVED RELATIONSHIPS BETWEEN MANAGELENT DECISIONS AND PROGRAM PERFORMA%E
> : ; ,
Observed Beneficial Impadct on: .
Aspect of lanagement Va Conscious Choice General Goal ) Hon-Positive C Reduction of ..
. of Participant Achievement Placement Termination Costs Unfocused
© Priorities _ Conflict
-, - /7 : -
‘f/ Levelopment of a high X X y
g:ality staff -
.Coliection and use of X - o >~ :
. "geod dcota for planning .
Development of high ’ . e , .
quality monitoring & ~ X N X X

e¢vaiuaticn of programs

High d:asree of subcontrac’
ting for service . T X X X
delivery .

S .
Us2 of some .form of RFP
for subcontracting o

—— . ys - .
A .

.Stress 03 an open deci-
sien-—ciking system
(including an involved-

- edvisnry council)

L

Confli-t manag:ment ' ’ . -
", strategy aimed at

. focusing conflict rather
~J/ thar avoiding it totally’
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.'and some would Involve prinarily local activity. A number would reqnire

specific actions of several different kinds.

Ve areanpt_arguing for either re-centralization or re-categor
manpovwer prograis. 'le think that the decentralized adminigt::
makes a good deal of sense, especially when accompanied limited, but
important leadership from DOL. ' ’

.
¢

We certainly do not sce the utility of the expansion of DOL activity

wand requirements in all areas of CETA. Local desires and:preferences

should be respected 1n many areas. Focused leadershi p fréom the Depaxtmnnt
would involve more concentration on important national goals (for ex?mple,
service to the disadvantaged) and fewer demands on prime sponsors in _-*
less important areas (for example, some grant proposal dnd reporting
requirements could be simplified and some areas of DOL monitoring.and
field assessments could be eliminated or at least reduced). . '
We would also observe that ,many, in fact most, prime sponsorships
would welcome competent, syste matic technical assistancg from BOL in
the form of concrete advice og how best to engage in meaningful labor ,
market planning and how to t to program decisions. Even
good local staffs find it v to interpret planning data when
they are trying to develop- programs related to those data.
Thus even good gtaffs oftem react only to data on the operations of their
CETA programs (intake, placements, and so on) in making program adjustments
rather than also reacting to data on changes in the local labor market.
DOL assistance in this area, which would first require considerable °
training of federal representatives, would be very valuable, even :to local
staffs that are already very competent. There would also be some upgrading
potential for “less good local staffs in this kind of assistance. Given ,
the vital importance of high quality local staff to good program perfor-
mance revealed by our research,.- DOL should consider making this area of -~
training foarfederal representatives a high priority.

L}
Service to the Disadvantaged . .
— P .

"The claimg of some prime sponsors that thay cannot serve the m3st
disadvantaged and main in good levels of performance can be rejected on
the basis of eur evide . High.levels of service to the disadvanraged and
geod performance can go together.

-
«f

DOL has increasingly stressed service to the disadwantaged in CETA in
the last few years and has publicly worried about the tendencies of
many prime sponsorships to serve féwer disa vantaged. We thimk both -
the emphasis and the concern are warranted;We hope .that all prime.. .
sponsors will voluntarily ado%t and pursue Such an emphaSis, as mahy haye
already done. However, when prime sponsorships are reluctant or;unable
to pursue thls emphasis voluntarily, the Department of Iabor has a number
of courses of actiqn 1t can follow to generate such an emphasis.

. Regional offices of DOL should examine more closely the agreement
betxeen prime sponsors' participant service patterns and the actual need
in the area during plan reviews and modifications, and then monitor the!
performance of the prime sponsorships in achieving those plans. Under ™

-
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L il
service to the ecohomfcally digadv-ntagzed should be cl pzrtlicular concern,
We 'afe not sujpeating, fiovever, tlie neceasity of a perfect correspondance
betwéen universe of read and plafificd $ervice. -Given varying local goala,‘

/ there may be good rezx~ohs to overs*ress one or more groups in termg of

service compa.tl to presence im the universe of need. But cdecisions about
sugh emphascq should be conscious and should require explicit justification.

»
!,;‘

2. In order to ; plement the firot(;ecommendation effectively, DOL
. mu:t take the lead in addressing the- problem of data quality for makihg
judgments about universe of nedd. = - . -
. ' o - & L
- Relevant dat ‘must, of course, be available' znd -interpretable at the
® local level if the local officials and staff are going to be responsive

-~ to this.emphasis. D@ cag help the primes attack the data problem in -

two ways: by mandatin ain kinds of data-collection and reporting amd
by aiding in thé\develm of definitions and sources of goodgdata: )

> Primes could be required to report participant characterigtic data broken.

.- dovn by major program component, by servict deliverer, and by major °

*  geographical subdivisions, in the prime sponsorship (including separate

program agents ,in the PSE programs). They could also be) required to compile
longitudinal tvend ‘analyses of a simple charatter on chanétﬁg participant
characteristics by titles, program components, servige deliverers, and
geographical areas and program agents. ) | ——-“"

¢ - Prine sansorships that are most. effectdvg:in streSsing disadvantaged
participants undertake such analyses on a routine basis and use the
., Tesults as a management tool It enables them. to exercise control of
what is, in many cases, a highly decentralized intake pracess. Decentral-
ized intake, however, need not mean‘yncontrolled or random pattérns of
partitipant service. - ' .

)
~ 7 [y

The- central conceptual problem BOL’ should. addregs is developing%an .
‘Gﬁihoritative definition .of "universé of need." . Once the definition is . -
. developed then ETA should work with the Bureau of Labor Statistics, the

". Employwent Service, and the Bureau of the Census to develop reliable_and

useable data that would be routinély available for prime spdnsorship use in -

.
Pl

the planhing‘hnd operation ‘of “their programs. Many prime soon!prships e
r

are still in theddosition essentially of ‘guessing about their Wniverse . -
oftne€d. And diffetrent primeé use very different definitions pf universe .
, - of nead, often onky implicit:,/as they address the qoblem. . ‘e

. Wefrealize that improving data for this critical measuremeint in the

y magnltude‘about which wé are ‘talking will be costly. -However, the most

effective management of both 'CETA and other. local impl mented programs, Y~

cannot be achieved without bgtter data for planning and Ior measyring’ /

performance. ‘ ] TN

3. Primé should be given some incentives for collecting and using

> gaod data., Even clear requirements “in the regulations might not produce the
desi‘ed performance. ‘The incentive structure at pres ten séems to
promote sloppiness andlyerhaps deliberate 'm nipulag of numbers to
" please or at least placate a. givcn federal epresentative or regional
~office. Co ¢

«
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1f DOL monitorinsg of perfuimance in this area is serfous and well-execu;eo .

- primes not performirg well might be subject to delays in funding, letters
« . . té politicail or(i(inl‘ and alvisory councils, and "jawboning" by DOL

St officialsu .
l‘,' . ": But posi.ive incentives should also be sought,*as they often work
better than negative incentives. As ,a beginning; a few pilot prime
. - sponsorships, ones that have already shown some capability and leaderchip

. in-the areg of using good data to support an emphasis on disadvantagzed

N ’ partic¢ipants, copuld be given some extra funds. These funds would pay for

) ra staff person$ and/or time to develop the technigues of data

—. _management and analysis further and to demonstrate them td- other primes

in their regions. The Secretary could also‘use discretionary money he
: » already has to reward prime spansorships engaged in careful analyses of
’ - universe of need and, more important, engaged most consistently im
. 8erving national priority groups in that universe of need.
‘/’ B ) "4, If added and consistent stress on disadvantaged participants is .
’ l_}ir an important -goal in CETA, then it could be strengthened by some spQgific
Shi “changes in the itatute -~

* . -

- -

a. Uinimal levels of service to the' !anomieaily disadvantaged _
could Be specified: for example, 75% of all, Title I, participants for
. eyery prime sponsorship and 50% of all PSE participants.
Y [} &
9 b. In the alloration formula for Title I (section 103) "low-
income level" could be changed to "poverty level." Or, 1f that .change
- would treat areas with large numbers of the 'working poor" (those who afe
® "y ‘motivated to work but are stuck in unfairly low-paying deadend jobs in
the secondary labor market-$eeQDoerfhgeg and Piore, 1975), both elements
. . ¢ould be included in the formula..
. c. Also in the allocation formula, the relative weights of .
nemployment, low-income level, and poverty level (if used) could be
.é§changed in favor of the latter two considerations. Careful projections
of the.impact of such changes should be made.before any final decisicns arc
. ‘ reached. Greater stress on low-income or poverty could be expected to
increase aliocatidns to rural southern areas, for example. In order to inf
} crease allocations to¥older cities, particularly in the northeast, the ..
formula might need to be changed 8o as 'to reduce the 50% of the allocation
A based on the previous year's allocation and simultaneously to increase
g the®ercentage df the allocation based on the combination of‘unemployment
and low-income/poverty. .
AR ; /d . The phrasqsythoselmost in need" (section 105) should be
specified more precisely--ideally in accord with some good definition
of universe of need for which data are available. !

. * v

~

P ¢ 4 ‘ 4 .

) e. In the section of definitions in the Act that affect '
eligibility for CETA services (section 701), a restrict#ve definition of
economically- disadvantaged should be included. For exdmple, the poverqy

. - level could be used, or a mix of low-income level and poverty level could
PR . be used. The concept 8¥-Munderemployed! might be refined to address the
‘e problems nf the warking poor (as defined abovee Tmore explicitly.

-

1 B -
4

[ & S

Sorf? negativa incentives are implied by the.flrst recormendation, above.’
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. "Uneuployed" might be quoliiied by adding®Pperiod-of tim: fQr which a
perscn has to be vnamployed to be eligible (for example, between 30 and 90

. i dafs). Unemplovcd ana underemployed perfons below the poverty level
. ‘would of courss, st/ 'i be cligible at any tlme. But those above the !

v poverty level would have to meet more stringeat criteria to be eligibléﬁ‘i

.

< Level of fowaitment to Training and Placement . Yl
The Dcpartment of Labor has recently shown an increased level of
commitment tg, training and placement in CETA. Such commitment at tae lécal
level has been demonstrated in this report to have the desired payoif. ’
Therefore, we think that both the national and local comnitments are
proper. In additfon to continued '‘jawboning" in favor of a stress-on
training and placement the fo{}owing steps should be considered:

1. DOL should take the lead in providing the methodology for )
. déveloping more refined data useful in deciding for what occupations -
. training should be offered and for how many people. A vagué general ’
commitment to training may result in inappropriate training for jobs that
aneé not really there or that have been filled before many of the trainees
have complete¥® their training? Likewise, DOL should insist that progfam-
specific performance dapa be kept that could be used in making decisions
about creatiog, disc inuance, and size of specific traiping modules.

_ 4 . 2. Giveﬁ the effectiveness of OJT but the relatively limited use of
k3 : 1t, DOL might consider allocating a little incentive money to prime
sponsorships that are willing to increase ,their .0JT stfess in creative

ways, aqshminé, of course,Mhat analysis ﬂad’ﬂétermined4xhat the local
OJT market is not saturated. - -

’ . ~ .- . .
) " 3. Present DOL discretionary money allocations might be more closely
. and.specifically tied to high levels of commitment and/or performance
R - in the training and placement areas on the part of primes receiving it.
. \\ This could includa some PSE discretionary money that could-be set aside
\ for primes that had developed ¢ training component to their PSE programs.
. 4. Thg/consqftium incentive allocation could also be tied specifi-
czlly to performénice in the training and“placéﬁent field by consofia
. rather than simply given out automatically to consortia that geographicall:- _
. . encompass most of a labor market. There geems little point in giving
' " extra Title I funds to a consortium simgdy so it can fund more work
4 experlence programs or evén divide up a\sizeable amount of the funds
among the partners to use for Title I PSE programs. If the Secretary's -
. " discretion to do this is not clear enough under the statute (section 103),
then the statute should be amended. Other\?rogrammatic criteria (such as
A

.

«comprehensivenes¥)} should alse be left as legitimate criteria by which
the -Secretary can determine the amount of consortium funds to be allocétgd
in any given case. In an$ event, there is no evidence in the literature
that congortia are automatically better in programmatic terms than other
primes and therefore deserve an automatic add-on in their Title I alloca-

r tions. 4 .
5. It has been found in another study (MDC, Inc., 1977) that, as
// presently constituted, the 5% vocational education portion of the special

granfs to governors (section 112 of the statute) 1s not very useful.
RAR g
‘\) ‘ i SJ@ . ' ~ ,‘l_dO“ ; *
EMC | V ‘ .. v, : - a
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1f tﬁé/;rovisjon is noteac dpped Itogathﬂr, it might b2 made moye useful
by t}ing the clstribution of the ﬂoney vithin states to an incentive
formula that vci'd sewird prime sponsorships for their own efforts in

.the tlassroon tra;rﬁt" area. All or part el the money might also be

tied o supperi Jor ékills centers in prime sponsorships, if they are
considered’ useful training institutions that can be made responsive to
labor mp>'>%t changes. 3n a number of obr sites we found evidence that
skills centers were being closed or cut‘back because they suffer-a
comparative diSﬂdvantagQ with punlic vocational schools, which receive beth
state and local support. s a prime sponsor pays the entire cost of a
slot in a skills e ut - only part of the cost at other vocational
education institutio

6. The evidence 1s that 4% grants to governors are not used very
effectively 'in most irstances and are often used simply to teliwve .
specific prime sponsor costs ors*for PSE (see MDC, Inc., 1977; and Ripley
and others, 1977). If it is politically necessary to leave these
grants in the statute, 'at least language could be added (section 163)
specifying legitimate uses of the grant and tying those uses to training
activities,. - . . . , .
) v b .

7. In order to foster at least some emphasis on training in Titles
II and VI, a provision should be added to the statute requiring that some
small part of that money (perhaps: 5% or 16%Z) be used for training. -
Simultaneous elimination of the program agent provisions (section 204)
would also be useful in giving the prime Sponsorships.clear and-
unambiguous responsibility for the’ administration _of all money coming
through Titles II and VI., -

©

- EJ
H

Open Decision-Making at the Local Level

L
. Especially for ﬁrposes of focusing debate on public issues and

.reducing unfocused 8ebate and 8uspicions about rigged decisions, an open

decision-making process at the local "level is very valuable. .During
our field work ve witnessed and commented on several effective variations

y

of such a process. ,‘, - - »

LY

The advisory council is at the’ﬁeart of an“open décision-making
process, although the process cohsis;s of more than simply having an
involved council. | v ]

- L -

In those prime sponsorships in whicﬁ an active and influential council
was present one of two conditions wﬁ$~11kely to exist: either there was
a relatively high degree of harmonYous agreement about the shapé of the
CETA program or, even 1f agreement, was not present, a& process for dealing
with disagreement was. in place and fdpccioning and, most important, that
process was widely ‘regarded as legitimatet Thus, solutions could be
reached that would leave even those’whose in'terests had been given less
attention with a feeling that a fair ppocess: 'had been used. .

N . .

In those primes in which‘the Kﬂqisory cougcil was not influential (even
if active in a pro forma way) one ,of two situations was likely. Either ¢
there-were unresolved conflicts that were harmful to at.least some aspects
of the program, or the staff felt it necessary to adopt a very conservative

- -

’
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attitude toward their progrum, The censervative stance'qu adopted
because staff fa1lt'that any changes or innovations might threatech someone
and the system did 1ot hdve & process widely recognized as legitimate

for dealing_\‘t “the conflict that might érupt ff change wege proposed
or pursued. T . '

1. Qur.first recommenflation is very broad: . It is simply that prime
sponsors without one consider seriously the merits of developing .an open
decisio king and planning process that has at least “the general
features indicated below. Regional office representatives conll monitor
and give suggestions on the establishment 6f such a process, althouga
basically the initiative has to be local. HNaturally, any given local
process will vary somewhat from any other specific ;ocal process because
of specific needs, conditions, and personalities. But the genefal
outlines of what we have-found to be very useful have wide applicab%lity:

»

a. The process needs to focus on the establishment and articu-
lation of local goals. Broad-goals should be consfidered first, and then
more specific goals involving choices of program activities, significant

“segments, and service deliverers can follow.

b. Whenever possible, meetings should be open and widely
publicized. Participation of interested persons from the' community
should be stimulated, not Just tolerated. gL

) c. Data should be brought into discyssions in the public process
"by staff. This will encourage the participants to deal with more than
fust rietoric and to make cholces at least in part on the basis of data
and analysis. : '
d. The institutional core of the open decision proéésg is -the
- Telationship between the staff, political officials, and advisory council.
Staff and the council should interact on recommendations and decisions. .
They then .can make their recommendations to the political officials.-
This constrains political official choice to some extent, but also ,
offers Protection to the political officials from charges that they are
proceeding arbitrarily--without reference either to data or to views of

interested parties,

. e. The advisory council needs considerable encouragement and*
direction from staff, at Teast until it is a self-confidént, routinely
functioning part of the CETA system. Support consists primarily of staff
t}me and preparation and explanation of special data analyses readily
grasped by a volunteer council. L .

/
Thq value of the open process outlined above is underlined by our
finding that prime ‘sponsor staffs that use ;;rategies of complete conflict
avoidance often perpetuate the weak featured of their fotal program., The

open process is at the heart of a conflict management strategy that focuses

digagreement on important issues. -
. 2. 1In addition'to local initiative in developing an open decision.
process (and regional office helpfulness and, when necessary, insistence
in promoting it), several amendments to the statute would be . helpful:

. N *
~ - ) :

T




. consider proposed plans and major modificatiogp in- those plans for all

. / A} ‘ L]

. , » a. 1t ghould be specified (scction 104) thet the cnairpersbn of
the zdvisory council camnor be an elected official or profossiﬁal manpbwer
staff mewber worl.d rs for the prime spcnsor.

b. Tie responsibilities of councils fi considering gll'CETA
plans and activities, not-just Title I, should bk made clear (section 104).
The lanpirag? used in.the 1976 Title \VI amendment (PL94 -444, section 609) .
might serve as a model for such expcnsion .o

~ c. Service deliverers (subcontractors) should ‘be prohibited from

being voting members of the council (section 104). The regulations prohibit

1,
scrvice deliverers from voting on their programs but we favor ghis ‘
additional pjo’hibition and \Jt sA6Uld be in the statute. |

d. A, new standard as urance should be required of prime sponsors i

{section 105) that advisory councils‘&ill have ample time and notice to

titles. &

1 , 1

\Monitoring and Evaluation

@

s .
o Monitoring at the local level is both feasible in all prime sponsorshirps

and is essential to program management that helps lead to better

rerformance. Evaluation 1s more complicated and 18 presently feasible only

in different forms in different prime sponsorships: Ultimately, we think

it has a great deal to contribute to management that leads to better j
performance, but we certainly would not claim it is a cure-all or that ) |
it is easy. Good monitoring and evaluation have also been shown to reduce
debilitating conflict bet@een prime sponsor staff and service deliverers, )
an important precondition for making cooperative programmatic.improvements.

1. GCsseqgtial features of a good honitoring system that should exist
in all prime ssponsorships are specified bdlow. Regional office
‘representatives should be trained to offer specific help in establishing
or improving such systemnghey should also carefully assess performance
of these systems. ,

a. The local Management, Information System should be supportive

of monitoring. This means,, above all, that the emphasis in developing
MIS be placed on developing a system that is ahle to be understood and *
used by all of the staff members dealing with monitoxisg. ’ s

b. Monitoring entails \:oth on-site visits and desk reviews of
reports. A standard report form'will often not be appropriate for
all programs, and variants should be developed when neces1ary

9: All programs and deliverers should be monitored routinely.
- d. Monitoring needs to be tied to corrective actions or {t 1is
a waste of everybody's time.

»

.

‘e. Feedback to those monitored should be maximized and should j
be given in the spirit. of helpful (but fovceful)etechnical assistance. .

—
3
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2. Evaluation of a eptcific, technical nature should be undertaken

only when sope critical precoulitions are met: | : N

’ a. There is r-nuine competence in the staff to undertake
evaluation. . : ‘

=

b. There are clear local goals that give meaningful context to
“the evaluation activity.

i - »

c. There are definite plans™Mar using the evaluatiors in subse-
quent, decision-making. }

3. 1deally, the results of evaluations should be made public 1n the
context of the open decision process described above.

’ Subcontracting gng/Séfvice Deliverer Selection P

[

1. Because CETA delivery systems that are all or mostly subcontracted
tend to perform ketter in terms of general goal achievement and Specific
oerformance measures than other systems, prime sponsoréhips and ‘the
Department of Labor should promote this kind of delivery, although we
realize/it is not completely appropriate in every local situation.

Mixed systems-—with substantial in-house components co-existing with
major subcontractors--are particularly diffi t to manage in lgrge
prime sponsorships, because competitors usuflly believe (often with
justification) that the in-house components receive favored treatment.
This 18 not necessarily the case in smaller prime spofsorships. There
it may be possible to retain one or a few specific major components of
the system for in-house opepation without creating serious problems.

“ 2. Where subcontracting is used, some form of conpetition for
designation as service deliverers is healthy and likely to enhance both
management potential and deliverer performance. That form need not be

an elaborate, annual, formel RFP process for all program components./
There are gany variants to an RFP "spirit" that can be tailored to local
conditiong. An RFP process, of whatever specific form, is likely to have
additional utility if it is tied both to performance contracting and to
‘the open decisjon process described above.

N

Business Involvement in CETA

T ) ‘ B}

There is only limited hard evidence that business involvement in CETA
has resulted in better program performance. But there 18 at leadt scatter-
ed evidence, both in this report and elsewhere. And there are good
theoretical reasons for expecting that, in the long/fun, business involve-
ment could be very helpful in the sense of opening positions for CETA
participants (see Blair, deMik, and Doggette, 1976). The lack of-
evident impact is, at least in part, because there has been so little
" business involvement to date. Most prime-sponsorships, even very good
ones, have not developed a well-rounded strategy for attracting and
retaining important business involvement.

‘

1.  Our general recommendation in this area is that prime sponsor staff

should develop and implement strategies for involving business._, Several -
specific first steps on the part of staff members seem feastbhé/;nd b

—
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potentiall; ureful: 2) to nake cure tlat there 3 o nizauble rumber of
busiress rep- “'en'*‘i\eu (n the advisory council vho. uil;, in fact, attend
and participate;” “b) 0 urne political officials to use their contacts in
the business cormunity to promote Some interest in CETA; c) to work with
individuals frow the business community in developing 0ccéputiona1 forecast

surveys; and d) to publicize successful CETA placements already made in the
private sector., . . . ’ ’

Orgénized Labor Involvement in CETA

There 1s even less labor involvement than business ihvolvemﬁét ia CETA
at present. Thus there 1s certainly no evidence that 1t is "nece-sary" .,/
for CETA success in a statistical sense. However, given union coatrol over
job antry in some trades, it gakes sepse to make at least the following
minimal recommendation in this area.

v

1. Prime sponsor staffs in healully unionized areas sﬁould, with the
encouragement and assistance of DOL, attempt to get serious union
involvement in CETA. At a concrete level, the.possibility of using

some CETA funds for apprenticeship or pre-apprentice programs should be
explored very *arefully
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- APPENDIX A: SUMMARY CT LOCAL GOALS AMD GOAL ACHIFVEMLIT,
15 SLLECTED WRIME SPONSCRSHIVS
» \ !

- Prime Sponsorship

Connecticut
Balance of State

-

’ H

A

Lowell Consortium,
Mussachusotts

Curterld
County, N.J.

o

Goal

Place clients in unsubsidizpd’pxivarn
employment

Marimire vse of Tit)e I mon-v =73 sloic
tor clessroom training ara NJT

Improve coordination wiil ES

Offer servicns to designated signi—
ficent segmeats

Hold deliverers responsible for
performance and build a manpower

. system 1n the process
Control and manage politics related
to CLTA

Involve the private sector (bLusinecss
and labor) heavily

Achieve high rates of placement and
retention in the private sector

Put spectal siress on setving the
< Spaalcu-Amerlcan coamunity -

”
MHinirize confliick, waximize go-1
relatiens, and raximize centralized
\\ progerumatic control .

.1'

Ii3tahlich and maintain & high degrne
of dacetegorizaicion and couprchen-
-8lvencss

2.

Coordinate CETA with other communjty
and soclal scrvica agoucizo ond eliforts

Servé tewnorarily mmemnloyed heals of
hou3<iinld with Tit)e II zad use Title
VI ior public works proiects

Achieve high placement rates

' -

146

Narzae of Siienua

1= Aadbovian Gunl

A

Ixderat -y hd

Hizh
(eacly stoges)

Moderate BRI
ﬁigh
»
High '
High =

Moderately hich

Rich

iz




'Pr:hn Sponsorship

Youkers, N.Y.

Wiimington, Del.

Luzern2 County,
- Pemnsvivania

~

Bivminghan Arca

\ . Manpouwzr Csrt.,

Alzbaaa

2.

3.

Goal )

—

Estsh!ish a comprehensive, well-"
strueturad delivery systonm

Enhance the self-sufficiency of clients®

Serva moct needy participants '

Place participants in ;msubsudir.e'g jote
’ .

kvcvicn uignlficaqt CPﬂmCDCG

Create and maintain a centraliz~d vait
for manpower services

"Control performance of deliverars

Improve job development

Place clients in unsubsidized employwment

Improve the program performance of
contractors -

“ -

Create and maintain decategprized
and comprehensive system

Achieve County control of progrars

Serve significant segments

"Achteve high placement rate in the
prifite sector

Cut;,t':om'sg~ -
Trangition PSE employees to pe:mbnent
jobs »

Increase potential for job placei:nt

Serve target gioups

-

i,
» -

Avciu cnnlect

Depgree of Success
An Achieving

fanl

llgh

Moderate .

High *
Jlitgh

Modzrate

Low ‘

Moderate

High
High -

Moderate
Moderate
Moderate
Low

Moderate
(vexry kisud goal)
Elsn

Hirh

[
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: Decrre of Svecees
Prime Sponsorship Goal , in Achizvine Coal .
‘Cumberland 1. IMaxiwtze tha amount of CETA mcqrygspent v ' T

County, N.C.

Duluth, . Mian.

A cn dlre«t cmployment and traiaing .
sevvices for clients . : R

2. Serve those most in nead, especlally
low income and minority persons Modzrare

3. Place people in permanent employment - ¢
’ , )

El
3

1. Prcvida more effective train{ng‘

/

Moo raraly high
)

14

2. Provide income maintenance to Xzep o

~ /wo;E force intact ) rbderatc}xgiow
3. Eerve iarget groups set natinually "Righ
4., Assure necessary liaison with various s
agencles and groups for improving -
programs i | Mcderately high
- .
. 5. "Promote ecofiomic development ' -Low ’
(yery ambiticus geal)
Arkansas 1. Enhance the employability of every
Balance of State citizen and insure sthat every citizen -~ Moderately lew b
.”  has an opportunity for a job ) overall *
» .
2. Assist local governments to achicve a - )
»*high degree of control in planning Moderately high
and using federal manpower dollars (a ngw“goal)
. ‘ y ‘
- + Dallas rfomtly 1. Place clients in permanent, unsub- wModerately Inw
— Copevriim, sidized employment
Texan - B . - -
2, H=1lp isprove general ecorcnic situation Low (very brogd)
3 J. Inprove the subcontfacting prorecs ~ ’ MHod2rate
4, Develop nontraditional trdining programs
for womnn ’ M>derately high
. . X .
‘5.- Develop linkages with other social ! -

services agencies Moderzste
]

i . ' * . ’ v . -
* This 18 en unreechatle goal as a whnle. There has becn an uvnoian paticvn of

achievement on cnacific ccmponents. The degree of success has becn’relotively
high on a iew compcnents.,
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Prime Sponsorship

Central Iowa Re-~

glonal Association

of Lceal
Governuents

Drnver,
Colorado

[

..

Sacramanto—-Yolo
Consortium, Cal.

Kinz-fachcnic
Ma:poicy
Csr.. ’. Yea ;..T" """1.

‘4.

"Creste a professional, efficient

staff
Serve the greatest number:of eligible
clients with the greatest neead )

1
*

Serve those most in ncad with
availabie resources

Achieve high' rates of placement and

" retention in unsubsidized private

employment )
Build an integrated manpower system .
that 1s cost effective '

Improve quality af credibility of  *

central manpower gtaff

Retain commitment to training activities
-

Streamline and rationalize delivery
system i . .

Make program decisions on basis of.
good data .

wl .

Increase number of placements
Increase quality of jobs 1in which ”

placements are obtained

Preserve th2 existing consortium
arrangement (and delivery systam).’

" Serve thoge most in need .in the

target populatdon (stress on
economicall‘y disadvantaged) .

ra
Improve the existing delivery syatem ’
incre mentally (work tovard a compre-= *
" hersive sys tem) ‘1. :

\

Place 1ndiv:l”dua]:a in’ ungubsidized jobs.

[4

[ 4

Degree of Succesn
“Igdctide 1rlrg' Co: 1 -

*
(beglaning stage -...)
. ==a pov goal

Low |

Hich

Moderate

Moderate
(eaily atages)

-
»

Lou {now- goal)

Modexate 4

: A

» Low (new .goal)(. .

‘Low (new gaalf

Moderately low -

4
-

« ! e

“Moderate .

High

*r

-

High ~

A

Mode ~at2 . J

Modexately low

’ R

A

»
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S R S " #PPIEMIX B:  INTER-CORRELATION CF EIGKT PERFORMANCE MEASURES FOR ALL.32 SITES b
'n -8 "‘ ""‘;’;' ) ‘v, . ‘;v> ‘ .' Ty 4 . N ' . C ’ ' * ‘ . -
_— ST ! > TN . . 5 ' .
LTy g R S yaus . :
" i ~ T . |Indirezt | Enyered Nonpositive Cost/ oL ,
: v . Pl:.:;zatl [ PlcCefient | Placement | EmpYoyment| Termination |Indirect Cost/ | Cost/
- #oo® Y Efficiencyd Pate | Rateg - | JRate | ' Rate _[Placement Plstemery ! Enrolfee
o ,' - —’ = A e PEAN A ; ] K — T-—"‘ o N -
* APsiemzae et < . S ‘s . ' 53 ' ‘81
™. ®Eiflcidnoy ¢ S 1.8Q T 38l | % .65 -3 RN .

. . # 1 s . . i a)’ ) ) ,// g , i N .
J; ;‘ r :eement - ‘v 1-’30 Q‘ 053 : ' -58 ‘/ ' --27 -.52 --36 . u‘OO
R A ' v '. oW L - : -

. - Indivect B H e e / o . i . . ’ -
T ‘ A4 *
” - [y
»

,| Placement:-.

. | Rate ’ ) - , . [.' SN ' A ! #

+ | Emploent 1.00: =023 . | =44 -.42 %

‘|Rate .- " L] - LY L :
—Fe 7% . ; ™~ - p o,
- 4 Nonposftive ¥ ' . - : N .o

.+ ¥ | Tarntzation, : : n . 1.00 .28 .32 Sk
‘ Rat‘e ‘-\"l £ < s l\,‘ . . d . : . ' ’
4 i ] N - N - * ? «

Cost/Indirsct - o . . L . | 100 39 | .25

< 12 " . v . N .
Placenect ¢s - d s ;

{ .

} f ' -

| cod®/P1cce- <A i . Lo e ’

< lment - - S . ‘i v o oo @ . - 1.00 ,«:26
g . i . c

1
i C : . - ) 0 . ’ : 1.6
i‘tht/I;'ru'o]:’l’tce A N . g ! ¢

.
LR}

4

) - . . . - NG = ) N ‘\
. . . ‘ - )
» .o

1 Includes all quarters betwcern Dgzember, 1974, and .Decenibe_r, 1676. -

- "4‘- -

'* = correlation le¢s than ¥ .20 ] , _ - A /

. . .
5 ‘ ”. f
s P . . & \
50 * .‘ “ e * P .
.
.
, . k [ ¥
L . . . .“ . - .
& L} P . r
B
. . .
= “

Y




