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INTRODUCTION

A. Purpose of the Study

In 1968 the California Legislature and Executive joined
forces to drastically reform the state's manpower system. The
vehicle for reform was the Human Resources Development Act of
1968. The target of reform was the State Department of Employ-
ment. The measure, AB 1463, contained several innovative features
including the re-direction of Department goals to serve the
disadvantaged and the creation of the Job Agent position, who
was to be the keystone to a unified manpower services delivery
system.

The Office of Research and Development in the Manpower
Administration of the U. S. Department of Labor (DOL) was
interested in the Human Resources Development Act in general
and in particular the concept of the Job Agent. The Assembly
Office of Research (AOR) proposed to evaluate the Job Agent
program. However, the Department of Labor pointed cut that the
program had not been in operation long erough to allow for a
meaningful evaluation. The most appropriate goal would be to
describe, analyze and assess the initial functioning of the
Job Agents.

After discussions with DOL the Assembly Office of Research
contracted to perform a study of the Job Agent program and engaged
the Human Interaction Research Institute as subcontractor to
augment AOR's internal capability.

The study was capable of producing two levels of information.
At one level the activities of Job Agents and the progress of
their clients could be reported. At the second level it would
be possible to review the progress of the Department in imple-
menting “he new legislation. The second level of information
was pcssible because the Job Agent provided a unique window on
the entire manpower system in that the clients of the Job Agents
were the economically disadvantaged. The Human Resources Devel-
opment Act had as its central purpose the concentration of all
available manpower services on this client population. Therefore,
virtually every change in the nature of availability of resources
and every change in departmental policy or structure impacted
directly upon the Job Agents or on their clients.
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B. Research Methodology

A special problem of doing research on serv.ce delivery in
the manpower field is a lack of generally accepted goals, criteria
of performance, professional guidelines, and standards. Had they
existed, they might have provided structure and direction to our
research by identifying issues that would have been defined as
relevant.

Thus, the first task of the study was to try to identify issues
that were significant in the implementation of the Job Agent con-
cept and that would be of interest to the State Legislature and
the Department of Labor.

In our effort to find out which issues were significant, we
used a "clinical" method. Our method was oriented to discovery
rather than to test any particular proposition: it was inductive
because it used inferences based on obsecrvation in the field to
identify important issues; it was iterative because through repeated
exposures to the realities of the field we attempted to clarify
our perceptions.

Although our method was more "subjective" than more customary
procedure that limit themselves to relatively reliable quantifiable
questionnaires and other kinds of data-collecting devices which
are relatively reliable, it seemed highly suited to a situation
in which we could now know a priori which questionnaire items
would be relevant.

The observations of field observers during a preliminary
round of visits to Centers and discussions with Job Agents and other
personnel were summarized in narrative reports. A list of appar-
ently significant issues was abstracted from the reports. The
issues were ordered into a format which provided a structure for
data collection. The format was further developed into a series
of data-collecting devices which were addressed to gathering in-
formation about the issues.

Because information exchange was vital for this method to
be effective, there was frequent team meetings of the field ob~-
servers and other study staff.

The result of our efforts was a combination of data-collecting
devices which included formats for anecdotal accounts and other
forms to collect data <uitable for electronic data processing (EDP).
In general, the EDP devices would form the basis for normative
(typical) pictures of Job Agents, clients, resource use, etc.,
while anecdotal material would form the basis for typologies of
Job Agents and Centers and case studies to illustrate the similar-
ities and differences between them.

A field manual was developed which grouped the data-collecting
devices in four sections (the Centers:; the Job Agents; the Clients:

10

2



Other Personnel) and provided the study's field observers with a
general plan for gathering data in their Centers.

Nine field observers collected data from eight Centers between
March and October, 1971, Thirty to fnrty-five days were spent in
each of the Centers. Field observers interacted rather freelv
with personnel in the Centers in the role of participant-observers
(in contradistinction to the role of auditors). iIn a number of
Centers they came to be looked upon as co-workers by regular
employees. They collected data in the course of discussions with
Center staff and clients, observation of staff on the job, visits
with Job Agents to the field and reviewing client recnrds with
staff members. Most of the field work was done by university
graduate students from the same minority groups as the staffs of
each Center. In this manner, data was gathered on:

8 Centers

32 Job Rgents of whom 16 were studied intensively
in the field

available resources
333 Job Agent clients
a number of other Center personnel

When all of the data had been collected, the study team
"debriefed” the field interviewers. Each interviewer was given
the anecdotes and notes he had submitted in the course of his
visits. The study team (including field interviewers) discussed
each Center, Job Agent and other staff member in relation to the
issues which the study initially had identified as important and
which were listed in the field manual to guide the process of
data collection. Debriefing addressed as many of those issues as
possible. 1In this manner, a series of case studies of Centers,
Job Agents, clients, and other Center personael was gradually
developed. Whenever possible, case study drafts were sent to
Center personnel to be checked for accuracy and to solicit
further clarifying information.

An additional important characteristic of the study's method
was an agreement between the study team, the Job Agents, and
other interested HRD personnel that they would be shown drafts of
the study's findings and be given the opportunity to respond to
those findings before final publication. The agreenmnent had the
virtue of allaying the initial anxiety about the hostility
toward the study, providing an oppcrtunity for the study's obser-
vations to be checked for accuracy, and giving further vcice to
the Job Agent and others in HRD so as to develop, further, an
understanding of their point of view. We promised that we would
correct inaccuracies when we were convinced that they existed
and provide the participants with a forum (in an appendix) if our

11



differences could not be resolved. In this manner, the study was
carried in an atmosphere of greater calm and cooperation than
micht otherwise have been the case.

C. Structure of the Report

The report is divided into six chapters. The first,
History and Implemenation of AB 1463, was written to provide
the reader with an overall perspective of the events that took
place during the writing and passage of the bill, the intent of
the Legislature, and the basic problems confronted in attempting
to implement that intent. The second chapter, The Job Agents,
describes the Job Agents, their attitudes, their styles of
operation, their activities, and the results of their activities.
The third chapter, The Centers, describes the eight study centers
to provide a clearer understanding of the environment in which
Job Agents operated. Chapter Four, Job Agent Resources, describes
the resource base of the Job Agents. Chapter Five, The Job Agent
Clients, describes the clients as reflected in a sample drawn from
Job Agent caseloads. The chapter describes client characteristics,
the services they received and the outcomes of their training and
placement in jobs. Chapter Six, Summary and Conclusions, presents
an analysis of the problems confronted by the State employment
service in its attempt to meet the requirements of AR 1463.
The chapter also reviews the consequences of the Department's
efforts to solve the problems.

The appendixes of the report contain a wealth of historical
and descriptive information. A copy of the final version of
AB 1463 is in Appendix A. Appendix B consists of a detailed
histcory of the passage of the bill and provides the only record
of legislative intent since no committee reports were ever
produced.

Appendixes C through H present detailed descriptions of
Job Agents and other HRD personnel, the Centers we studied in-
depth as they were at the time of our data collection, and finally
several case studies which were based upon personal interviews
with Job Agent clients. Appendix I presents, in tabular form,
findings on the three hundred and thirty-three Job Agent clients
selected for in-depth study. AppendixX J contains a set of
documents which illustrate the changes which occurred in HRD's
policy of individualized services tc the disadvantaged.

The last Appendix contains the response to the draft of
this report by the Department of HRD. As we explained in the
previous section, we are providing a forum for participants to
express their disagreement with our findings.

i<



SUMMARY OF FINDINGS

R, Findings with respect to Implementation:

Despite the bipartisan support for the Human Resources
Development Act in the Legislature, the full cooperation of the
Governor in approving the legislation and the appointment of a
new Departmental Director who believed he had a mandate to
change the Department, the effort was handicapped from the
beginning.

The major handicaps or impediments to implementing the
legislation were:

1) Downturr in the national and state economy. The
unemployment rate rose from a low of 4.4 in 1969 to 6.1 in 1970
and 7.0 in 1971. Largely as a result of the economic downturn,
the status accorded the disadvantaged in the Human Resources
Development Act began to erode soon after the new Department
began operation;

2) Loss of Title V Funds. In 1969 the lLegislature
appropriated one million dollars in state funds to match a
anticipated three million from Title V of the Manpower Develop-
ment and Training Act. Unfortunately, the U. S. Congress decid-
ed that the national manpower program needed a comprehensive
overhauling and chose not to appropriate funds for Title V. ,
The one million dollars of state funds were subsequently absorbed
to help meet the first of two huge deficits in the state's
Medi-Cal program.

Without the Title V funds the Department was left with
its existing vesource base which was inadequate and bound by
rigid categorical restrictions. The loss of the funds was a
serious blow to the Job Agent Program because they were central
to the concept which allowed Job Agents to contract for training
and support based on individual client needs.

In addition, the state agency lost a potentially valuable
bargaii.ing tool in the tug and pull between the state and federal
governments in the Employment Service. Title V with its 25 percent
state share would have given the state some greater right to assert
a vested interest in the decision making.

Finally, having case service funds available from the begin-
ning would have forced the department to come to terms with the Job
Agent program, something which only began to happen after twe years
of the program's operation. If the Job Agents had had substantial
funds to use, HRD would have had to solve the problems of goals,
accountability, training, and supervieion, which plagued the program
from the beginning.

3) Interna’ difficulties. The dynamics of passage of the

13



B. Findings with respect to the Job Agent Program:

The Legislature's conception of the role of the Job Agent
was that of an individual who would be responsible for a case
load of economically disadvantaged pers:ns. His responsibility
would extend from the entry of a disadvantaged person into the
state’'s manpower system to placement intvo a job which allowed the
person to be economically independent of governmental assistance.
In conjunction with his responsibility, the Job Agent was conceived
of as having authority to unify multiple manpower programs into a
comprehensive plan of services which would solve the employment
problems of individuals.

As a further innovation, the Legislature sought to make the
Job Agent accountable for the success of his clients. Job Agents
were to be compensated through a system of incentive payments which
would be based cn the degree to which the client successfully completed
training and became employed. The legislation also required that

Job Agents continue to follow clients until they had been employed
for 18 months.

The Department began hiring the first of 140 Job Agents in

October 1969. The following chart compares Job Agents to traditional
line personnel who served the public directly in HRD offices.

14



BEHAVIOR ON THE JOB

JOB AGENTS

Varied, responsive to client,
individualized

Innovative initiative

Problem oriented

Exercises discretion re time,
place, service rendered

Service provided involves resolu-
tion of client problems

Mobile, many activities out of
Center and not during office hours

Community involvement; at times,
encouraging political action

Develops resources, job and
training slots

Concern with developing client

skills to level of client potential

Primarily serves disadvantaged
clients

TRADITIONAL PERSONNEL

Uniform, standardized

Directed by operating
manuals

Procedure oriented

Minimal discretion; be-
havior governed by rules

Providing service without
regard to client problem

Relatively desk-and-time
bound to office hours

Community non-involvement;
avoidance of political
action

Uses available resources,
some job development; no
involvement with training

Client development not
within purview

Serves disadvantaged and
non-disadvantaged clients

Relationship to Clients

(Sometimes) serves "informai”
caseload; personal relationship
with clients

Responsible for long term results:

little accountability for procedure

Places clients in training

Follows up (often) in the field

Serves only those officially

referred; impersonal re-~
lationships with clients

Responsible for procedure:
no accountability for

long term results

Not involved with training

Little follow-up expected



PERSONAL CHARACTERISTICS AND BACKGROUND

JOB AGENTS

(Predominately) minority group
membership

Wide variation ages (28-60) and
education (high school ~ college
completion)

Almost half from mainstream .
government (including ES); half,
new careers background

Hiring Criteria and

Experience and oral examination

Status 2—~d pay of traditional
staff supervisor

TRADITIONAL PERSONNEL

(Predominately) Anglo

Age related to hierarchical
status

Career ES background

Status
Seniority and written (as
well as oral) examinations

Status of line personnel
lower than that of Job Agent

Style and Attitude

(Vocally) identified with dis-
advantaged clients

Wide variations in style: ag-
gressive (sometimes abrasive),
manipulative

Challenging toward established
authority; prefers independence
to solve problems

Social activism

"Client" identify

Tends to believe system is

responsible for clients'
predicament

16

Identified with interest
of employers

Comparably more uniform,
predictable, conciliatory,
accomodating, "bureaucratic"”

Accepting established
authority; accepts super-
vision and rules

Social uninvolvement
Establishment identity
Tends to believe client 1is

to blame for his predica-
ment



ACCOUNTABILITY

JOB AGENTS

Performance judge on basis of
permanence of placement

Performance standards re numbers
(caseloads and placements)

Concerned with making durable
placement leading to economic
self-sufficiency (primary labor
market) .

17
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TRADITIONAL PERSONNEL

Given credit for any
placement lasting 3 days
(although making any
particular number of
placements not required)

Performance standards re
transactions

Makes any placement,
regardless of labor
market



The results of Job Agent efforts depended on: a) the general
gemand for labor, b) access to employers who had jobs which could
lead to economic self-sufficiency, <¢) access to resources or to
authority which could eliminate some of the barriers between Job
Agent clients and jobs.

From March to October 1971, during the period we studied
the Job Agents, the labor market was extremely depressed. The
unemployment rate was 7% or higher; even during this time period
our random sample of 333 Job Agent clients in eight centers indicates
that 56% of those clients who were not in training at the time
were employed in a permanent job.

The access by Job Agents to employers who had jobs suitable
for Job Agent clients varied among Job Agents. Some Job Agents
could establish rapport with employers far easier than others. It
should be noted, however, that the Department never successfully
designed a training program which would develop or sharpen Job Agent
skills necessary for employer relations. Therefore the Job Agent's
skill depended on his prior experience.

The resource base of the Job Agent was poor. Without the
case service funds which were originally considered vital to their
function, Job Agents had to rely primarily on the Manpower Develop-
ment and Training Act (MDTA) programs in his local area.

The Department never developed a consistent policy as to
priorities for access to manpower resources. Even when the pri-
orities for use of resources were clearly in favor of the Job Agent
clients, the funding and availability of training positions was
erratic. Local offices were seldom certain as to how many, or when,
positions would be available during the year. The result of this
uncertainty was extremc difficulty in developing long-range plans
for individual clients unless the client was on welfare or in some
other situation of economic stability.

If a client was placed in a training program, the actual
training received could be of such low quality that the client's
major benefit from the experience was the $55.00 per week stipend.
We found that Job Agents and center managers were relatively help-
less in upgrading the quality of training provided. There were no
clear performance criteria to measure actual quality nor were there
effective sanctions which could be employed to force improvement.
They could refuse to use the training institution. However, in
many areas there was a shortage of institutions which would accept
the disadvantaged or could provide any relevant training, thus
the decision was poor training or no training.

i8
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C. Findings with respect to Job Agent clients:

1. Characteristics of Job Agent Clients
a. Clients Served

-

Job Agents serve substantially more minority group
members, more welfare recipients, fewer high school
graduates and more young clients than the Department
registrants as a whole.

b. Variations by Center

Job Agent client characteristics vary sharply from
Center to Center reflecting fundamental differences

in ethnic and socio-economic communities served, as
well as differences in individual Center administrative
practices and conceptions of the role of Job Agents.
The Center-to-Center variations are in terms of age,
sex, ethnic group, educational level, marital status,
welfare status, veteran status, criminal record, length
of residence in the Center area, income and work ex-
perience, and problems of alcoholism and drug abuse.

Cc. Income

For those clients who were empbyed in the year prior
to becoming a Job Agent client, and reported income,
their mean income was $1,921. Those clients who had
a job lasting two to three years out of the 36 months
prior to becoming a client received an average of
$2,541 for the previous year.

d. Sources of Support

About 15 percent of the Job Agent clients "got by"
while unemployed on funds which were from illicit
activities such as gambling, stealing, living with
someone on welfare or hustling. Another 13.5 percent
were incarcerated. Welfare was the source of income
for 35.5 percent more and 30.4 percent of the clients
lived with relatives or friends while unemployed.

e. work Background

Job Agents appear primarily to serve two groups:
(a) the married working poor with relatively
minor criminal records, low education, few drug
or alcohol problems and stable work records: and
(b} single or divorced young people who had
somewhat better educations, had grown up in the
Center neighborhoods, had a high frequency of criminal
records and relatively higher incidence of drug and
alcohol problems.

19
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Client Problems and Assets

The positive client asset of motivation as seen by
the Job Acent appears as the most consistent predictor
of which clients got training and which got jobs.

Client Needs

Seventy-six percent of the clients needed special
assistance to solve problems felt by Job Agents

to effect their employability. Thirty-nine percent
of the special needs involved transportation
prxoblems, 43 percent involved the need for "cash
'til first paycheck," or for food, housing or

work clothes, and 18.5 percent the costs of

working such as tools, union dues and child care.
Fifty~-five percent of the special needs were met

and 45 percent were not met.

Client Training

Prior Training

Nearly 30 percent of the clients had been in a
manpower training program prior to becoming a
Job Agent client. Sixty-five percent of those
who had had prior training were placed in training
after becoming a Job Agent client. The largest
source of prior training was the California
Department of Corrections, providing nearly

20 percent of the prior training. Of those who
had prior training, 60 percent were unemployed
following training and 30.6 percent had dropped
out of training.

(This information should be used with caution
since Job Agents by definition serve only
unemployed people and people who have successfully
completed training and gone to work in permanent
jobs would never show up in Job Agent caseloads.)

Training While A Job Agent Client

Fifty-eight percent of the Job Agent clients
received training. Relative to their proportions
of the sample:

- Young clients (under 30) got significantly
more training than older clients (over 30);:

- Women got significantly more training than
men;

-~ Clients who had never been on welfare got
significantly less training than those who

<0
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were then receiving or had previously received
welfare; :

- Clients perceived by Job Agents as motivated
got significantly more training than other
clients.

Placement in training was completely unrelated
to the client's level of education or whether

he was perceived by the Job Agent as having
inadequate education or work skills, the commonly
assumed basis for remedial and vocational skill
training.

C. Agencies Providing Training

The major sources of training were private
vocational schools, providing 24.1 percent

of the training, MDTA Skill Centers, providing
23.7 percent and private employers (on-the-job),
providing 18.9 percent.

a. Agencies Paying for Training

MDTA paid for 50.9 percent of the training and
the National Alliance of Businessmen's JOBS
Program paid for 10.1l percent, the next largest
amount.

e. Appropriateness of Training

Although initial field interviews indicated

that many Job Agents felt that available training
was inappropriate for their clients, Job Agents
responded on a case-by-case basis that 84.4 percent
of the training provided was in a suitable subject
or occupation. While generally satisfied with the
training provided, Job Agents felt that 64 percent
of the clients who did not get training should

have had training.

£. Completion of Training

At the time of final study data collection, 59.2%
of the clients left training did so without
completing their course of instruction.

Job Agents' perception of a client as "motivated,"”
which appears as a significant factor in decisimns
to put a client in training, has no apparent impact

Q. 21
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on the completion of training. Conversely, although
neither a client's educational grade level nor the
Job Agent's perception of a client as having an
educational problem had any bearing on training
placements, signficantly higher proportions of
clients with "educational problems” and less than

a l2th grade education dropped out of training.

In general, clients who dropped out of training
seem to be consistently more disadvantaged than
those who finished training.

Employment After Training

of the 103 clients who had left their training
courses, whether dropped or completed, 41 left
employed (39.8 percent) and 62 left unemployed
(60.2 percent). 70.7 percent of the clients who
finished training went directly into a job and
61 percent got jobs in their field of training.

Effect of Training on Employment

Clients who received training and were employed

in permanent jobs received a slightly lower average
wage than other clients placed in permanent jobs,
but in other respects had jobs of higher quality.
Employment of Job Agent Clients

Job Placement

Fifty-six percent of the Job Agent clients in

the study sample who were not in training at the
time of final data collection were placed in
jobs. Of the total sample group, 40.8 percent
were employed, 26.4 percent were in training and
32.7 percent were unemgloyed. The individual
Center job placement rates ranged from 25 percent
of those clients who were not in training to

77.8 percent.

Quality of Jobs

Seventy~two percent of the clients who were
employed held jobs which the Job Agents felt

were permanent. The clients who were placed in
jobs which the Job Agents felt were permanent
experienced a 26 percent increase in their hourly
wage above their highest prior hourly wage rate.
The client's permanent jobs were also better jobs
as measured by the increased numbers of jobs which
were unionized, civil service, professional, had
higher skill levels and were white collar over
blue collar. o5
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CHAPTER I

HISTORY AND IMPLEMENTATION OF AB 1463

A, Passage of AB 1463

On April 25, 1968, the Democratic and Republican leaders
in the California Assembly joined Lieutenant Governor Robert
Finch, Chairman of the state's Job Training and Placement Council,
and Assemblyman Leon D. Ralph, Chairman of a newly created Assembly
Subcommittee on Urban Problems, at a joint press conference in the
State Capitol to announce the unveiling of a "broad-scale revision
and revitalization of California's job development and placement
program."* On the same day, Governor Ronald Reagan issued a press
release announcing his support of the program.

AB 1463 was a major part of the revision effort. The bill
was based upon findings of a study group from the Assembly Office
of Research. The study group had identified 20 manpower programs
in California spending $200 million which were or should have been
dealing with the urban unemployment problem. The study group
identified the following program weaknesses which prevented Cali-
fornia from having an effective manpower system. *#

l. There was not enough money to reach the estimated 244,550
persons in California who were sub-employed. There were no overall
priorities for the expenditure of available manpower program money.
The Office Of Research had found that some of the money had been
used for such remote purposes as ceramics classes for housewives.

2. Most of the programs had rigid catergorical limits which
did not fit the multiple needs of the clients.

3. There was no one person responsible for finding or pro-
viding a job for the trainee,.

4. There was no fixed point of responsibility at the state level.
Many agencies had partial programs and partial sources of information,
The fact that the separate programs often had different funding
processes was a source of confusion for the disadvantaged.

*

News release from the Office of Assembly Speaker Jesse M. Unruh
and Assembly Minority Leadier Robert Monagan, April 25, 1968.

**No background report was published on AB 1463, although considerable
draft material was written. This statement of problems is drawn
from the draft report material, the summary statement distributed
with the bill, the speeches of Speaker Unruh and an unpublished
transcript of remarks on the bill by an ex-consultant to the Assembly
Office of Research, Robert Singleton, to the Northern Region Job
Agents and HRD Center managers in February 1971.

<3
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5. No procedure existed for evaluating performance "weighted
by the disabilities of the clients" and most of the programs did
little followup to determine whether their trainees were successful.

6. There was a lack of jobs, especially in the unskilled and semi-
skilled categOries. Existing job opportunities often had barriers to
entry including racial discrimination and credential requirements.

7. The general impression was that none of the manpower programs
with the exception of the Department of Rehabilitation (DR) wi*h its
individual casework approach.

The bill as announced at the joint press conference contained
the following major provisions:

1. A Department of Human Resources Development (HRD) would

be created as the single state agency responsibility for direct-
ing and coordinating all manpower services in California. The
proposed department would be built upon a foundation of the
State Service Center Program. Service Centers were estab-
lished in 1966 with an objective of housing, in one location,
several programs and services which could be employed to
combat poverty. 1In addition to Service Center staff the new
department would include the Department of Employment's
functions under MDTA, the State Office of Economic Oppor-
tunity, the California Commission on Aging, the State Advisory
Commission on Indian Affairs and the Division of Appren-
ticeship Standards from the Department of Industrial Relations.

2. HRD would have a single fund, the Manpower Development
fund, which would pool federal and state funds. This fund
would be used flexibly to meet the manpower training and
placement needs of individual disadvantaged persons in
accordance with a program budget which the Secretary of the
Human Relations Agency was to prepare and submit each yvear
to the Legislature,.

3. Priorities would be established for the use of the
pooled funds to insure that those who needed the most assis~-
ance would receive it.

4. The key to the new organization would be Job Agents who
would be responsible for all aspects of a client's services
from intake to finding a job. Job Agents were to be
selected for their ability to understand and work with dis-
advantaged persons and would be the client's advocate in
obtaining all services he nzeded. Job Agents would provide
continuing psychological support for the clients and would
make sure that accumulated problems did not overwhelm
clients while they were in training.

5. HRD was to emphasize research and evaluation and try
new approaches in working with the disadvantaged.

<4
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6. The bill carried a provision which would give pref-
erence in the awarding of state contracts to firms that use
employees trained under the new department's programs.

7. HRD was to have a Job Training and Placement Services
Advisory Board with members from business, labor organi-
zations, higher education and residents of the economically
disadvantaged areas.

The major opposition to the bill came from the U.S. Department
of Labor (DOL) and California's Department of Industrial Relations'
Division of Apprenticeship Standards (DAS), along with the Division's
labor union supporters. Although many of the participants in
drafting the legislation attest to the intense opposition of career
leaders in the Department of Employment, the Department's official
position throughout the bill process was neutral because of the
unprecedented agreement by Governor Reagan to join Assembly Speaker
Unruh, Minority Leader Monagan and Lieutenant Governor Finch as a
supporter of AB 1463. With the Administration channel of opposi-
tion cut off, the only course of opposition available was through
allies in DOL's Bureau of Employment Security.

The Department of Labor's opposition, coupled with a threat
to cut off about $600 million in federal funds if the bill passed.
forced the shifting of the whole program back to the Department of
Employment, but the department was renamed the Department of Human
Resources Development and a separate manpower division within the
newly named department was created. The Department of Laber con-
tinued to oppose the bill however, for the following reasons:

1. The intention to pool money and use it according to individ-
ual client needs would conflict with the requirement that Manpower
Development and Training Act funds be spent in accordance with a
plan agreed upon by the federal and state governments:

2, The requirement that the Job Training and Development Division
serve only "eligible persons," with the Public Employment Offices
and Benefit Payment Division serving everyone else, would conflict
with the Wagner-Peyser Act requirement that each office serve every-
one;

3. The apparent intention that the new division would be autonomous
within the Department meant that there would still not be an effective
"single state agency with all of the powers necessary to cooperate
with the United States Employment Service...." as required by the
Wagner-Peyser Act:; and

4, A separate organiza‘sion or even separate employment service
and HRD offices would defeat the object of Unemployment Insurance
that "claimants receive appropriate help in reemployment irrespective



of economic need."*

After further negotiations, DOL proposed "that the Wagner-
Peyser funds allocated to the State of California, including those
for Youth Opportunity Centers, be used to fund employment and place-
ment services including the disadvantaged as defined in AB 1463 and
the funds available under the MDTA be pooled to provide the intensive
employability development services contemplated for the disadvantaged
including the hiring of Job Agents".**

The bill's sponsors accepted the Labor Department's proposal
and amended © .: bill.***In addition, due to intense labor union
opposition, the Division of Apprenticeship Standards was left in the
Department of Industrial Relations. With these changes, AB 1463 was
passed and signed into law.

In its final form AB 1463 had two primary messages: (1) the
Department of Human Resources Development, reconstituted from the
Department of Employment, was to place first priority on serving
the disadvantaged; and (2) the elected officials of the state were
to gain control of the Employment Service in California.*¥#**

B. The Problem of Reconstituting the Department of Employment

There is general agreement on several of the Department of
Employment's characteristics in 1968 which had important implica-~
tions for implementing AB 1463.

The Department of Employment's fundamental responsiblity was
to serve as a labor exchange, matching qualified job applicants
with emplovers without affecting either the labor supply or the
employer's hiring conditions. The Department's labor exchange
role emphasized services to employers, referral of the best
qualified applicants to jobs, and priority service to job-ready
applicants.

* "California Assembly Bill 1463: Testimony of Robert C. Goodwin,
Administrator, Bureau of Employment Security, United States
Department of Labor, before the California Senate Committee on
Governmental Efficiency,” July 3, 1968.

** Testimony of Charles Odell, Manpower Administration, U.S,.
Department of Labor, before the Subcommittee of the Senate
Committee on Governmental Efficiency, July 15, 1968, pp. 3-4

**%* Section 11007 of the Unemployment Insurance Code.

****To carry out this intention, the bill provided for the appointment
of two extra deputy directors exempt from civil service. Also,
the bill from its inception contained a provision indicating that
the Legislature intended to maintain policy control over the program
(U.I. Code, Section 9001).
<6
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Although the Department of Employment began to give more
attention to minority applicants in the mid-1960's through its
Minority Employment Representative program and to improve the
employment potential of disadvantage people through MDTA pro-
grams, the extent to which it had moved toward serving the
disadvantaged and away from its labor exchange rule is disputed.*

In general, AB 1463 required the Department to modify its
labor exchange role and to make its primary tasks improving the
employment potential of economically disadvantaged people and re-
ducing barriers to employment in public and private job markets.

The Department of Ernployment was a centralized and sometimes
authoritarian organization with detailed operating decisions often
made at the top and mandated to local offices, Federal government
staff participated in or actually made decisions on a wide range
of administrative matters. The continual pressure, partly growing
out of force-of-habit, to “check with the feds" became a chronic
source of frustration for the new HRD leadership in the course of
implementing AB 1463,

Performance evaluation in the Department of Employment focused
on the numbers of processes or transactions performed and assurance
that each process was carried out in a routine and customary way.
AB 1463 required a shift away from routine and standardized
processes to a flexible service program which would meet the
unique needs of each client.

Reorienting the Employment Service to serve the disadvantaged
implied that HRD would have to hire large numbers of ethnic minority
staff and integrate them into the department at hi¢:. operations and
maragement levels. This implication pitted the Department against the
State Personnel Board, with its constitutional responsibility to
protect the civil service system, and the California State
Employees Association which protects seniority rights.

The most important characteristic of the Department of Employ-
ment for implementing AB 1463 was that most of its money came out
of employer taxes for Unemployment Insurance and was distributed
by the U.S. Department of Labor.

AB 1463 put HRD into conflict with DOL since DOL was likely
to want to eventually assert its view of the appropriate use of
"its” money. The major source of conflict was that AB 1463 sought
to place a permanent first priority on services to the disadvantaged;
thus tending to block the federal government's response through
the employment system to subsequent political or economic problems
which did not involve the disadvantaged.

*See Olympus Research Corporation, The Total Impact of Manpower
Programs: A Four-City Case Study, an evaluation report prepared

for the Office of Evaluation, Manpower Administration, U.S. Depart-
ment of Labor, Washington, D.C, August 1, 1971, for a history of

the Employment Service in the San Francisco Bay Area, Chapters 14-21.

'
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C. The HRD Objectives

As part of the preparation for the New Department of
Human Resources Development the Legislature appropriated
$1 million as state matching funds to combine with $3 million
in new federal funds expected under MDTA Title V. Much of the
expected $4 million in new funds was intended to be used by
Job Agents as case service money to purchase whatever kinds
of services their clients might need.*

During the summer of 1969 a Job Agent qualifying test was
given, and preparations were made to establish 20 HRD Centers
in "economically disadvantaged areas"** and to maintain the
seven existing State Service Centers.

The program launched in October-Novemh-r 1969 had the
following main objectives: ’

l. Giving Priority Service to the Disadvantaged

In line with the Department of Labor's suggested
amendments to AB 1463, the new director of HRD, Gilbert Sheffield,
made the disadvantaged the priority focus for the entire Employ-
ment Service (E9 in California and sought to place at least 75%
of all of the ES staff in HRD Centers in economically disad-
vantaged areas. Self-service Job Information Centers (JIC's)
were set up displaying all available job orders to the public.
The JIC's replaced registration of all jobseekers and staff
search of job application files to identify qualified candidates
to be referred for job interviews. The shift from registering
all job seekers and searching the files for qualified applicants
was intended to permit reallocation of staff within the Centers
to assist the disadvantaged.

A general policy was established to give the disad-
vantaged priority for access to jobs in the JIC's and for othex
manpower services. The degree to which the disadvantaged were
actually granted priority varied from Center to Center because
implementation of the policy was left to Center mangers.

2. Setting New Goals

Where a major goal of %he Department of Employment
and the national Employment Service based upon their evaluation
system was to place qualified applicants in any jobs lasting
three days or more, AB 1463 goals were to provide the client
with economic self-sufficiency.

* The Congress never appropriated funds for MDTA Title V.
See Page 25 for a discussion of the loss of the Title V Funds.

** See Unemployment Insurance Code, Section 9111, Appendix A, p.1ll3
of this report.
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Soon after HRD was inaugurated, work began on an
Employability Rating System (ERS) for measuring the barriers to
employment faced by HRD clients to give credit to Job Agents and
other staff for serving seriously disadvantaged ciients. Althcuygh
HRD hoped to have the new system finished in 1970, Job Agents and other
other staff serving the disadvantaged cperated for over two years
without such an evaluation system.

3. Recruiting Job Agents

The Job Agents class was the first in the state Employ-
ment Service to have been established by law. The Legislature
specified that the only standard to be used was the ability of
the Job Agent to work with disadvantaged clients.

The Department committed itself to hiring the Job Agents
as regular and permanent personnel with a high rate of pay compar-
able to that of second-level supervisors.¥*

HRD sought tc establish an open and competitive selec-
tion list for Job Agents, permitting the maximum number of candi-
dates from outside the Department of Employment and outside state
service to be selected. The open examination proposal was strongly
opposed by the California State Employees Association which wanted
to protect promotional opportunities for existing state employees.
A compromise was reached providing that half of the 140 Job Agents
would be selected from a “promotional list," ensuring that at
lease half of the Job Agents would be state employees at the time
they became Job Agents. Actually 70% of the Job Agents hired
were state employees at the time they were hired because persons
on the “promotional list" were included in the list of candidates
passing the "open" examination. Those state employees who were
chosen tended to be personnel who had entered the Department of
Employment from non-traditional sources or came from other state
departments.

4. Decentralizing Management

As he was reorienting the California Employment Service
to serve the disadvantaged, Sheffield also sought to dececentralize
department management:

First, the Division of Job Training, Development and
Placement, which was established by the legislation, was divided
into nearly autonomous Northern and Southern Regions. The regions
were headed by Deputy Directors who were exempt from Civil Service.
A third Deputy Director was in charge of the division's Central
office staff services.**

* The ESO II1 range was $821 to $998 per month vs. $842 to $1,023
for Job Agents. In general, employees had to be in ES five years
to reach the ESO III level.

** The Unemployment Insurance and Disability Insurance programs were
organized into a Division of Tax Cnllections and Insurance Payment
with independent Central and local office management. The Farm
Labor Division maintained separate Central and local management
and operations.
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HRD further implemented its new general decentrali-
zation policy be reducing emphasis on detailed operating manuals,
and giving Center and office managers greater problem-solving
and decision-making roles in the development and supervision of
the Job Agent, WIN, and other programs.

The next step of decentralization was to appoint Career
Executive Appointment (CEA) managers for the 27 HRD Centers. Com-
pared with managers of regular ES offices, the new Center managers
had greater discretionary power, received higher pay, had higher
status and reported directly to the Regional Deputy Directors.

5. Integrating the Department Staff

A major commitment of the HRD leadership was to
increase minority staffing and minority leadership for the Division
of Job Training, Development and Placement. The fccal points of
minority leadership were the three minority Deputy Directors, two
Blacks and one Chicano.

The major source of new minority staffing was the Job
Agents, many of whom were former Service Center and Department of
Employment employees.

A study* of the Northern Region shows that by late
1970, 55% of the total staff of HRD and Service Centers and 65%
of their Executive-Managerial staff were from minority groups.
At the same time, only 28% of the total staff of the Department’s
traditional ES Offices and 10% of their Executive-Managerial
staff were from minority groups: no Blacks occupied managerial
positions. Minority staffing did not extend beyond the Jobs
Division to the department's top leadership nor to the TCIP
(Unempl_yment and Disability Insurance) Division, the Farm Labor
Service Division, or the Management Services Division.

Minority staffing did produce hostility among some of
the staff of the former Department of Employment, That hostility,
stemmed from the feeling of the former Department of Employment
staff that new people were being brought in and given preferential
status, in some cases cutting off promotional opportunities on
which Department of Employment staff had long planned.

6. Gaining Policy Control for the Elected State Officials

The primary device used to gain control was an increase
in the number of Deputy and Assistant Director positions exempt
from Civil Service. Another device was reorganization of the
Department which brough forth new Civil Service leaders who were
felt to be responsive to AB 1463.

* Op cit Olympus Research Corporation, Chapter 17, pp. 104-105
J0
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D. Impediments to Implementation

Implementation of AB 1463 ran into a series of impediments,
including the downturn in the economy, the failure of the Title V
MDTA funds to materialize, the lack of agreement on a definition
of success, state-federal conflicts, and weaknesses in the decen-
tralized management system,

1. Riging Unemployment

Early in 1970, about the time the Job Agents were getting
settled in their work in the Centers, unemployment for dafense and
aerospace workers reached a serious level and the general unemploy-
ment rate began to rise. Largely as a result of this economic
downturn and the pressure middle class unemployment placed on the
system, the priority status accorded the disadvantaged under
AB 1463 began to be questioned by people in state government
soon after HRD began operation.

2. The Loss of Case Service Funds

The sponsors of AB 1467 had counted on federal funds
under the new Title V of MDTA to give the state initiative real
meaning. Unfortunately, by 1969 the U.S. Congress had come to
feel that all of the existing manpower programs, including
Title V, needed to be replaced by comprehensive manpower reform
legislation and the appropriations committees refused to appro-
priate the $20 million which the Department of Labor had rec-
commended for Title V programs.

The loss of the Title V funds seriously damaged the
morale of the Job Agents and the Department leadership since the
program called for Job Agents to contract for training and support
services for their clients. If the Jcb Agents had had substantial
funds to use, HRD migat have had to solve the problems of goals,
accountability, training, and supervision, which have plagued the
program from the beginning.

3. Weaknesses In The Decentralized Management System

Under the decentralization program there was little
capacity tco direct a consistent statewide effort. In the begin-
ning the overall Department strategy of HRD was to emphasize the
Job Agent program as the center of the effort to serve the dis-
advantaged and to develop the program's full innovative potential.
This strategy was adopted in the face of pressure to treat the
Job Agents as simply one of many groups of co-equal staff, soma
serving the disadvantaged and other serving the job ready. The
Northern Region took the HRD approach but the Southern Region
minimized the uniqueness of Job Agents by asserting that they were
simply one group among many. The different approaches between
Northand South prevented any consistent statewide implementation
of the Job Agent Program.

J1
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The limited capacity of the Regional Deputy Directors
to supervise the Centers coupled with the autonomy of the Regions
themselves meant that the Center Managers were left to their own
devices to manage the Job Agent, WIN and other programs.

A final structural weakness was that few managers were
trained to operate decentralized programs. The State Service Center
Program was the only significant place in state government where
minority group members had had an opportunity to develop management
skills. Perhaps because the Career Executive Appointment status
of the Center Managers implied that they were already highly skilled
leaders, they were left to learn through trial and error.

4. The Deterioration of Federal-State Relations

The Department of Labor cooperated with the state plans
for implementing AB 1463. Funds were promised to open new Centers,
to hire Job Agents and in other ways to support the state initiative.
Federal cooperation to implement AB 1463 continued until HRD
Director Sheffield said that California would not implement the new
nationwide Employment Security Automated Reporting System (ESARS)
because it was inconsistent with AB 1463 and the Department wanted
to create its own reporting system. At that point HRD officials
report that funds for new Centers and for other purposes began to
run out and that HRD was threatened with being held out-of-con-
formance by DOL and having all federal funds cut off if ESARS was
not implemented.

The Department of Labor denies that it threatened to
cut off all federal funds if HRD did not implement ESARS. DOL's
position was that HRD was trying to steer a course that was too
independent of the rest of the system of which it was a part; it
was now trying to allocate a disproportionately large part of its
resourres to serving the disadvantaged and was creating its own
policies and procedures in doing so.

Whatever the facts about the threatened fund cutoff, the
conflict over ESARS illustrates better than any event in the last
four years the limits on state initiative in the Employment Service.
ESARS had no placement standard comparable to AB 1463's economic
self-sufficiency objective.

In addition, ESARS included restrictive definitions of
manpower services which could be provided. No matter how badly
a service might be needed, if it was not defined in the ESARS codes,
it could not be counted for credit by the staff or by HRD. Much of
th work of the Job Agents would not fit into the ESARS definitions
and would, therefore, be uncountable.
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In the opinion of one HRD employee:

e “"The real tragedy of ESARS is not that it
imposes a rigid organization pattern <n the
Centers (since everyone who enters must be
recorded) or even that it imposes an in-
creased workload (because of the necessity
to assign personnel to handle the clerical
burden) but that it stipulates a limited
set of concepts as to what constitutes
legitimate services and therefore builds in
a powerful institutional counterforce to
change and innovation."”
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CHAPTER II

THE JOB AGENTS

A. INTRODUCTION

The Job Agents, a personnel class which was new to the
federal~state Employment Security System, were a major departure
from traditional personnel practices on several counts. First,
to the best of our knowledge, they were the only Employment Service
employees legislated into being by a state legislature. Second,
the method used for selecting them was unprecedented for a class
of their high status. Third, their clients had not previously
been singled out for priority services. Fourth, their goals and
the activities to meet the goals conflicted with many traditional

. concepts of the employment service. Fifth, their accountability
for long-term results was a new concept.

The Job Agents in our study sample came from predominately
minority groups and mixed socio-economic backgrounds. Their
histories of employment, education level, economic status all
suggest that in general, the Job Agents were upwardly mobile (in
comparison with their family backgrounds) and used regular govern-
ment and special poverty programs as avenues tcward improved
socio-economic status. About half had employment histories that
clearly were mainstream. While the rest earned moderately good
salaries at the time they kecame Job Agents, most appeared to have
been disadvantaged individuals from minority groups who got “new
careers"” jobs because of the poverty programs of the '60°'s.

B. Job Agent Attitudes

Because the Job Agent position was a substantial departure
from traditional personnel practices, there were no role models
for the newly hired Job Agents to emulate. Therefore, the
attitudes of Job Agents greatly determined how they performed on
the job.

1. Persona. Involvement With Clients

Most Job Agents express strong feelings of personal
interest in their clients. Their relationship with some of their
clients transcends the limits of what is ordinanly considered to
be an HRD employee - client relationship. Some Jok Agents take
clients into their homes, loan them furniture, even share their
clothing with them.

Job Agents do not agree on how many problems they should
try to solve for their clients in contrast to having the client
do his own problem solving. Some feel they understand their clients
well enough to give them advice. Others reject this view on the
grounds that it perpetuates feelings of dependency and inadequacy.
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Job Agents who are closely identified with their clients
may appear to others in the HRD system to be overly tolerant of
client behavior such as use of drugs, street language, or ten-
dencies to be in trouble with the law. They may not necessarily
approve of their clients' involvements and characteristics but
they are likely to have conside: able p: tience and persist on their
client's behalf even though the client does not change. Usually,
the one client they will not serve is the one who demonstrates

over a period of time that he has no apparent motivation for
straightening out.

Clients appesr to respond warmly to these Job Agent
attitudes. Even though a lenter and Job Agent may fail to produce
much for a client, the client would tend to blame the Center and
the system rather than the Job Agent.

2. Personal Commitment

Most Job Agents believe in their work and their mission.
Some have long histories of work in activities and organizations
which pursue similar goals. A few left higher paying jobs in order
to become Job Agents. The sense of commitment appears to come from
a personal identification with the poor, from negative attitudes
about the system (being a Job Agent enables them to strike a blow

for the exploited) or from a wish to make the system work better
for the poor.

The most committed Job Agents demonstrate a high energy
level -- expressed by their long hours and their tenacity in working
for clients and programs thev believe in.

Job Agents appear more willing to risk rocking the boat
than other HRD employees, and appear to have relatively less concern
about protecting their own jobs and self interxests. Some have been
very aggressive in reporting employer infractions of government-
funded training contracts.

C. Job Agent Expectations and Morale

Job Agents came to their new occupations with the concept that
they were special.

Job Agents in both the Northern and Southern Regions quote
the Director and Deputy Directors as having told them that they were
a new breed of civil servant, would be expected to "walk on water,"”
would have the authority necessary to obtain cooperation from
other governmental agencies as well as from fellow HRD employees

and would have case service funds to purchase required service for
clients.

Shortly after entering their HRD Centers, reality began
to dawn on the Job Agents. In addition to conflicts between staff,
Job Agents quickly discovered that they could not operate as their
job description and departmental pronouncements led them to believe.

O -
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Case service funds had been promised so that Job Agents
could purchase training, tools, transportation or minor medical
services to put their clients in shape for work. These funds never
came and Job Agents were left tc hustle and divide what meager
resources were already in existence. Most Job Agents were never
provided with Aides and the lack of clerical assistance has been
a continuing complaint.

Authority to cbtain cooperation from other governmental
agencies was promised. In fact, the only cooperation most Job
Agents encountered was that which they developed on a personal basis.

Of all the signs of rejection, recent pressures to in-
crease numbers of placements appear most to have affected Job Agent
activities. Center personnel in geuneral and Job Agents in par-
ticular are more placement conscious, appear to compete more for
job openings and readily placeable clients and hesitate to become
involved with the most disadvantaged clients.

'Before, when a Job Agent would come in and tell
me that his client was in trouble again and had
lost his job, I would say ‘Well, let's see what
we can do for him now. You have to go and try
to help him again.' Now, when a Job Agent tells
me that his client is in trouble I say to him,
'Can you see clearly what you can do for him?

If you can't tell me how you are going to get him
to the point where you can put him in a job, get
rid of him.' -~ An Assistant Manager, Client
Development.

Along with pressures to abandon activities not immedi-
ately related to employment, most Job Agents feel increasing
management efforts to limit their activities to reqular office hours
and to conduct as much business as possible in the Centers.

Many Job Agents are embittered by a conviction that the
Department has failed to live up to its promises to them which
were mandated by AB 1463.

We /the Job Agents/ were a pacifier, jammed in.

If the Legislature really wanted to help the poor

they could. With funds and political backing this
thing could really work ... if it ever runs right,
I'd come back into it. Now the system is return-

ing to the little old ladies guarding job Jorder/

boxes with their natural lives. -- A Job Agent who
was leaving the system.

This damn system is sucking us back in after having
told us that we could walk on water. I don't care
about walking on water. I only want to give my
clients the service they \{eserve. -- A Job Agent

There are two things poor people get ~~ lip
service and tokens. Job Agents were tokens. They
gave us nothing to do the job with. I wouldn't

6
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institute a program like this without giving it some
muscle. -- A Job Agent

The consequence of these conditions is a deterioration
in Job Agent morale. Many Job Agents are uneasy about the possi-
bility of losing their jobs, and many others have already trans-
ferred to other positions in the Department, or gone to work for
other state or local agencies.

D. Job Agent Training

One of the most universal complaints voiced by Job Agents is
their almost total lack of training. Job Agents feel they need
training in a wide variety of subjects, for example:

] The availability and use of resources

e Case management methods

°o Effective case recording techniques

[ Test interpretation

e Job analysis and understanding employer needs
L How to work with departmental constraints

o Counseling and interviewing

e Problem-solving methods

® The general manpower field, including economics
e Job Development

e How to cope with serious client problems, such as

drug dependency and psychiatric problems

The Department has been unable to provide training for a
number of reasons:

1. The Department has had little experience in many of the areas
in which Job Agents have training needs. 1Its inexperience pre-
vented it from developing a clear concept of what Job Agents should
be dcing and what, therefore, their training needs might be. Nor
did the Department appear to know where, on the outside, it might
find the necessary expertise to conduct programs.

Since it did not know how to develop a program to suit the
needs of the Job Agents, it sought to conduct a kind of training
which it did understand -- training about the Department and its
standard procedure.
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2. Although Job Agents may have needed to know more about the
internal workings of the Department, they resisted the Department's
efforts, believing that it wished to teach them about its standard
procedures in order to force conformity on them. They felt

the Department should have asked them what they felt their training
needs were, based on their field experience.

3. According to numbers of staff members, the Department was not
accustomed to asking its employees their opinions about their

training needs. Traditionally, the Department told employees how they
should be trained. Job Agents objected to this kind of training
because they felt their work required problem-solving activities,
rather than conformity.

E. Job Agents and Other DHRD Emplovee Classes

Traditional staff was antagonistic to the introduction of
Job Agents and newly-appointed managers from the iaception of the
program -- in some instances because of preferential treatment.

The traditional staff saw their job as composed of standardized
procedures which matched acceptable and qualified clients equally
and efficiently. Generally, traditional staff viewed the disad-
vantaged client's unemployment as his own fault:; he must learn to
fit into existing economic and social realities. Consequently,
they felt that the Department's only mission was to move people
into jobs and satisfy the employers.

Job Agents, in contrast, believed it was necessary to deal with.
the individual aeeds and differences of their clients or to force
changes in the employment system.

Even if the Job Agent's role had been explained to existing
staff, several differences between 0ld and new staff would remain:

1) Career personnel interpreted AB 1463 as an expression of
legislative disapproval of the Department.

2) Traditional personnel who had spent years working their
way up in the system were suddenly confronted by "intruders” who
had been given high status and high pay.

3) Career ESO's and Employment Counselors saw the Job Agents
as nonprofessional because they did not have credentials or tenure
and, therefore, as not deservingthe status to which they had been
elevated.

4) Pronounced ideological differences between the Department's
traditional staff and the Job Agents were apparent from the begin-
ning. Job Agents believed that AB 1463 mandated them to plan more
emphasis on meeting clients' needs and less on meeting employers'
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needs. Their provision of service to "informal" caseloads*
expressed their rejection of departmental demands for record keeping,
which they felt was impractical and onerous. Some Job Agents

felt that the disadvantaged person was a product of the system's
failures and inequities and the solution to his problems would

come only when the system was changed. They pointed out that the
majority of the jobs for which the disadvantaged could qualify were
dead-end opportunities and too low-paying to permit a decent
standard of living.

5) Race and class differences accentuated the conflict already
inherent in ideological and job concept differences. Some Job Agents
appeared to go out of their way to use street language and aggressive
behavior which offended other staff members. Others knew so little
about how HRD functioned that they had to depend on career person-
nel to uelp them negotiate its bureaucratic barriers. When career

staff washostile, the chances of success in those efforts became
remote.

F. Comparison of Functions of Job Agents and Other Personnel

1. Employment Security Officers (ESOQ)**

Job Agents appear most sharply differentiated from career
personnel in the ESO series. As contrasted with the Job Agents,
career personnel tend to be Anglo and middle class.

Although career personnel may serve clients as disadvantaged
as those of Job Agents,*** their conception of their job is more
limited than that of the Job Agent. They tend to be concerned
about the quality of placements or the consequences of a placement
for a client. They offer their service from 8:00 A.M. to 5:00 P.M.
within the Centers. Although they may go into the field to visit
employers in order to do job» development, they rarely follow up on
a client in the field.

Traditional staff members are supposed to provide an effective
standard service to all clients in spite of individual differences
and problems. They consider individual problems to be beyond their
purview. Job Agents, on the other hand, are expected to address
client problems, in fact, to overcome them sufficiently to attain

* Individuals to whom they provide services but who have not
officially been made part of their responsibility and on whom,
therefore, they do not have a folder for formal case records.

** The Department has since changed the title to Manpower Services
Representative.

*** In one Center 85 to 90% of all clients served by career personnel
are disadvantaged.
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specific goals. They are not expected to serve clients who can
use standard services without special help.

2. Employment Counselors

Like Employment Security officers, Employment Counselors tend
to be Anglo and middle class. A sizeable proporion have a master's
degree. Like ESO's, Counselors prefer to work within specified
hours at their desks, and are unlikely to go into the field.

Although Employment Counselors, like the Job Agents, were intro-
duced to provide individualized services, the general ideclogy of
ES, which implies providing uniform services, has impeded this roll.
The difference is that Job Agents were explicitly mandated to do
whatever was necessary for their clients.

Counselors maintain a professional distance from their clients.
They are unlikely to intervene for their clients, but expect that
talking will result in improving their clients' behavior and
personal problems.

For example, in one Center addicts are referred both the
Counselors and Job Agents. Although Counselors tend to accept the
addicts for personal counseling, the Job Agents do not work with
them until they have been referred to an agency for treating addicts.
In the opinion of the Job Agents, the Counselor's strategy leads
to a revolving door movement of clients -~ into the Counselors'
caseloads for counseling, to a subsequent arrest and conviction on
a narcotics charge, to jail, and then back into the Counselors’
caseloads.

Because in some Centers the pressure to serve many clients is
greater on Counselcrs than on Job Agents, Job Agents appear more
familiar with their individual clients.

In those Centers in which Counselors are case responsible for
disadvantaged clients, they frequently have lower priorities for
accr~s to training slots and other resources than Job Agents.
Unde- those circumstances, Counselors are resentful because, from
their point of view, with the same size or larger caseloads of
disadvantaged clients they are expected to do as much for their
clients.

3. Intake Team Members

Intake teams exist in those Centers which were originally
Service Centers. Members of these teams are generally community
reople chosen because of their knowledge of community resources and
their ability to work with disadvantaged clients from their own
ethnic groups.

Team members are not normally involved with making job place-
ment. They rely on resources in the community in order to provide
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emergency services, such as food and housing, to indigent individuals
and families. Ordinarily they serve clients who only need those
services on a temporary basis.

Team members spend much time in the community, often accompanying
clients to agencies and interceding personally for them. Frequently,
they help clients in their dealings with the criminal justice system.

Team personnel have always been paid out of state funds appro-
priated to the Service Center program, The Department is now trying
to reclassify them as Manpower Services staff, so that the positions
might become eligible for DOL funding and the team personnel would
be required to provide placement services and hence reduce the
time available for providing supportive services. The willingness
of the Department to make the shift indicates to us the relatively
low priority the Department now assigns to providing supportive
"social" services to the poor.

G. Job Agent Activities

1. Community Activities

Most Job Agents are involved in community organizations in
the areas in which they work. The community organizations, often
ethnic or racial, range from the Chamber of Commerce to local neigh-
borhood poverty councils.

For some Job Agents, community work is officially sponsored
by their Centers. One Job Agent has a television program in which
he talks about manpower problems to the Spanish-speaking community.
Many are asked by their Center Managers to speak to community groups
in an effort go gain support for the Centers. Others use their
involvement to develop political leverage, which improves their
access to jobs, training slots and resources.

In some instances, Job Agents have used their community
contacts to organize citizens' groups to bring public pressure to
bear against discriminatory practices and against businesses and
schools which they feel are not living up to their contractual
obligations under such programs as MDTA and NAB/JOBS.

From the point of view of Job Agents, these activities are
consistent with the mandate of AB 1463 to "encourage participation”
of citizens in programs for their betterment* and to "involve
members of each community in identifying the needs to be met."*¥*
Initially, community advisory councils (adopted from the Service
Center model) were formed for HRD Centers as a vehicle for community
participation in local Center planning. In most instances, these
councils are described as discontinued or dormant.

* Section 328 (h), Appendix A, page 111

** Section 9001 (d), Appendix A, page 113
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Since community activities often are not directly connected
to employme it and manpower problems, some Managers and Supervisors
feel they a.e not within the Job Agents' scope of employment. In
addition, the existing reporting system makes no provision for giv-
ing credit for community activities.

2. Social Services*

In the course of helping clients become more employable, Job
Agents engage in numerous activities which can be classified as
"supportive services" or "social services." Some of these services
are personal counseling, helping with transportation problems and
finding resources to help clients in emergencies. These services
are similar to those provided by client advocates in other manpower
programs, such as the NAB/JOBS program, professional counselors,
and supervisors.

Some Job Agents provide these services themselves, others
procure them for their clients by referral.

Job Agents who use referral as a primary method for arranging
social services are more likely to use the telephone to find re-
sources and employment for clients. They operate like consultants
who match client needs to resources in the community. They are
also likely to be more detached than Job Agents who act as
advocates in the field.

No one has yet defined the extent to which a manpower agency
should try to change ciients whose serious problems tend to make
them unemployable. Many of the traditional personnel believe it
is not the proper function of a manpower agency to provide any
social services. Since the Department has not yet succeeded in
resolving this issue of tie provision of social services, Job
Agents spend a large proportion of their time in activities for
which they can receive no credit.

3. Institutional Change Activities

Social service activities are meant to help clients overcome
personal barriers which prohibit employment. Activities aimed at
changing institutions are meant to help businesses and other
organizations accept disadvantaged individuals. Following are some
examples of the Job Agent's activities designed to affect institu-
tional change and ultimately facilitate employment:

Creating and supporting methadone programs in a number
of communities.

* The department prefers to call these activities "manpower service®
since "social services" is interpreted by some as meaning non-
employment oriented activities.
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Lokbying for special programs for the disadvantaged in
the Legislature, including the creation of chkild care
centers to enable clients with young children to go to
work.

Acting as equal employment opportunity (EEO) consultants
to local governments and local businesses.

Monitoring training schools funded by MDTA and special
manpower programs, such as NAB/JOBS programs, to bring
contract violations to the attention of DHRD and DOL.

Identifying potentially good jobs with low entrance
criteria and encouraging emplovers to lower criteria
which appear unrealistically high.

Influencing businesses to be more tolerant of their
clients' behavior characteristics.

A number of institutional change activities have aroused
rolitical sensitivities and alarmed some Center Managers since, in
soae instances, uch Agents have publicized extremely poor conditions
at some training institutions and the fraudulent practices of some
businesses.

4. Job Development and Placement

All Job Agents at some time make the kind of job placement
ordinarily made by traditional placement officers -- placements
without much regard for wage rate, possibilities for upgrading or
whether the job provides for the client's self-sufficiency.

Most Job Agents make these placements only as an interim
measure since their ultimate goal is finding employment which will
provide the client with a decent standard of living, self-sufficiency,
and job security. Getting clients into these jobs, however, means
gaining entry for them into internal labor markets. Disadvantaged
individuals ordinarily have no access to these markets which are
entered primarily via unions, family and personal relationships,
or selective recruitment efforts.*

Job Agent job development activit.es include a number of styles
and strategies among which the following are typical examples:

Developing training slots (STEP, NAB/JOBS, MDTA, Model
Cities) so that clients can develop skills which will
provide entry into the primary labor market.

* P, B, Doeringer and M. J. Piore, Internal Labor Markets & Manpower
Analysis (Lexington, Mass.: D. C. Health and Company, 1971),
Chapter 8.
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Finding placements for disadvantaged rinority clients by
contacting employers who have been told by EE0 to comply
with EEO regulations regarding minority employee ratios.

Developing personal relations with employers so that those
employers will turn to Job Agents for their manpower needs.

Using a data bank which lists information about local
employers and their manpower needs and which produces job
developnment leads.

There appears to be a poor relationship between many Job Agents
and employers. The NAB/JOBS program is a good example. Many Job
Agents believe that employers misuse the program money as a subsidy
for cheap labor, which they dismiss as soon as government money is
withdrawn. On the other hand, some employers accuse Job Agents of
being unwilling to send them clients who have enough skill and
education to succeed within the limited amount of training time
programs can provide.

Job Agents who are not from the community in which they work
often do not have effective contacts with employers and so0 are
forced to rely upon the Job Information Center in their office which
is a poor resource for jobs.

H. The Job of a Job Agent: Some Alternative Configurations

Job Agents need to be more sophisticated and to have a wider
variety of skills than any other line worker in the HRD system.
Only the Job Agents and a few other community workers who provide
emergency social serxvices are expected to provide a serxrvice which
overcomes the client's problem.

The following tabular summary compares Job Agents with tradi-
tional staff.
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CHARACTERISTIC

Personal Characteristics
and Background

Hiring Criteria and Status

Style and Attitude

BEST CGPY AVAILABLE

JOB AGENTS

(Predominately) minority group
membership

Wide variation ages (28-60) and
education (high school--college
completion )

Almost half from mainstream
government (including ES); half,
new careers background

Experience and oral examination

Status and pay of traditional
staff supervisor

(Vocally) identified with dis-
advantaged clients

Wide variations in style: ag-
gressive (sometimes abrasive),
manipulative

Challenging toward established
authority; prefers independence
to solve problems

Social activism

"Client" identity

Tends to believe system is

responsible for clients'
predicament

TRADITIONAL PERSONNEL

(Predominately) Anglo

Age related to hierarchical
status

Career ES background

Seniority and written (as
well as oral) examinations

Status of line personnel
lower than that of Job
Agent

Identified with interests
of employers

Comparably more uniform,
predictable, conciliatory,
accomodating, "bureaucratic"

Accepting established
authority; accepts super-
vision and rules

Social uninvolvement
Establishment identity
Tends to believe client is

to blame for his
predicament
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CHARACTERISTIC

Behavior on the Job

BEST COPY AVAILABLE

Relationship to Clients

JOB AGENTS

Varied, responsive to client,
individualized

Innovative initiative

Problem oriented

Exercigses discretion re time,
place, service rendered

Service provided involves resolu-
tion of client problems

Mobile, many activities out of
Center, and not during office hours

Community involvement; at times,
encouraging political action

Develops resources, job and
training slots

Concern with developing client
skills to level of client potential

Primarily serves disadvantaged
clients

(Sometimes) serve "informal"
caseload; personal relationship
with clients

Responsible for long term results;
little accountability for procedure

Places clients in training

Follows up (often) in the field

TRADITIONAL PERSONNEL

Uniform, standardized

Directed by operating
manuals

Procedure oriented

Minimal discretion; bhe-~
havior governed by rules

Providing service without
regard to client problem

Relatively desk-and-time
pound to office hours

Community non-involvement;
avoidance of political
action

. ¢ -
Uses available resources oy <*
some job development; no
involvement with training

Client development not
within purview

Serves disadvantaged and
non-disadvantaged clients

Serves only those officially
referred; impersonal re-
lationship with clients

Responsible for procedure;
no accountability for
long term results

Not involved with training

Little follow-up expected




CHARACTERISTIC

JOB AGENTS

Accountability

BEST COPY AVAILABLE

Performance judged on basis of
permanence of placement (18 months)

Performance standards re numbers

(caseloads and placements)

Concerned with making durable
placement leading to economic
self-gsufficiency (primary labor
market)

TRADITIONAL PERSONNEL

Given credit for any
placement lasting 3 days
(although making any
particular number of
placements is not required)

Per formance standards re
transactions

Makes any placement,
regardless of labor
market
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The number and kinds of differences represent the deqree to
which the Job Agents are incongruous with the traditions of the
Department.

The Department had no prior experience with employees like the
Job Agents and, in general, still views them as aggressive and
provocative interlopers.

The Job Agents have formed a fairly cohesive group., bound
together by similarities in ideology, minority group membership
and feelings of being rejected by a traditional staff. Their
initial hostility to the Department and traditional staff seems to
have been intensified by this rejection.

The Department has not been able to provide much support in
the form of training and supervision. Further, the Job Agents came
to the job unprepared to cope with its complexities.

As has already been discussed, the Department's inexperience
and resulting difficulty in deciding what activities are appropriate
to the role of Job Agents prevented the development of a compre-
hensive training program.

Nevertheless, in the course of two years of experience, largely
working on an individual basis, the more effective Job Agents have
developed a number of alternative conceptions about what they should
be doing. Although all lead to an ulimate goal of employment,
they differ considerably regarding the activities and proximal goals
en route to placement.

Thus, a number of configurations of activities have developed.
Many Job Agents combine elements from different configurations into
their own method of operation.

The configurations, described in terms of hypothetical Job
Agents, appear to us to be the following:

1. The Network Manager

The Network Manager gives placement the first priority. Al-
though he may set related goals aimed at resolving client problems
which bar employment, his utimate goal is meaningful employment.
When he provides services, they are related to employability
development.

The Network Manager knows the business community's organizations
and the key people in these organizations who provide him special
access to whatever the organization has to offer his client.

He has many contacts formed prior to becoming a Job Agent. He
is, in a sense, a self-contained manpower system. As a result, he
will hesitate to use a service or make a referral if it appears
the client, through poor performance or other conflict, might
jeopardize continued use of the resource.
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To protect his resource base, he prefers to serve a group of
disadvantaged clients who do not have severe behavioral problems.
He is attracted by clients who want to get ahead and who are pre-
pared to live up to their end of the bargain.

The Network Manager is likely to work by telephone, referring
his client to a contact person within the resource organization so
that the client will receive sympathetic and effective service.

He knows the available resources, the labor market and the needs
and constraints of employers. He is able to see the picture both
from the point of view of employers and from the point of view of
his client,.

2. The Resources Manager

The Resources Manager is similar to the Network Manager in
that he is independent of the HRD Center and could probably operate
in any location. He has contacts with community resources such as
welfare, private charities, and free clincs.

In contrast to the Network Manager, the Resources Manager is
a self-contained social services agency whose objective is the
immediate elimination of crisis situations. To him employment for
the client is simply one additional resource.

The Resources Manager is more dependent on the job orders in
the Center partly because he has had limited exposure to employers
outside his neighborhood and partly because his clients have
emergency needs which require arranging for social services and
assidance from other public agencies. As a result, the Resources
Manager has little time to do job development.

3. The Change Agent

The Change Agent is not convinced that finding jobs for
individual clients is an effective solution to the problems of
poverty.

He views the problems of individual clients as focal points
for changing the system. As a result, he is relatively uninterested
in working with individual clients to overcome their personal
problems or to alter client behavior to fit the client into the
system. Rather, he will mobilize groups or powerful individuals to
bring pressure on agencies, programs or businesses to make the system
fit the client.

While these activities seem consistent with legislative intent,*
and in keeping with the description of the job they may not be

consistent with the current organization and political sensi-~
tivities of the Department.

* AB 1463, Section 7, Appendix A, pages 110 and 111.
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4, The Client Advocate

The Client Advocate is oriented toward personal intervention
on behalf of his disadvantaged client. In contrast to both the
Network and Resources Managers, the Advocate focuses on the client,
regardless of his problems and will work as aggressively to place
the client in a job, if that will solve the problem, as he would
get the client emergency food or housing.

Of all the Job Agents, Client Advocates are likely to have
the strongest ocersonal sense of identification with their clients.
They offer themselves as being available at any time of day or
night. Many of them spend a good deal of their time "rescuing”
clients from threatened evictions, medical crises, financial and
family problems, and aiding clients who get into difficulties with
the law.

Because of this personal relationship with the client, the
Advocate is more likely to develop specialized resources to meet a

particular problem. He prefers serving those clients who probably
are least employable.

I. Job Agent Caseloads: Who Gets Served?

1. Official Caseloads

In the third gquater of 1971, average Job Agent caseloads,
varied in size from 15 to 64 clients, with a mean of 40. Of the
almost 5,000 clients in the caseloads of 124 Job Agents, 33% (1,652)
were in training status and 37% (1,821) were employed and in 18-month
follow-up status. In addition, Job Agents serve an informal case-
load which is not counted in the Performance Report.

In general, official Job Agent caseloads are determined by
the following variables:

a. Center Referral Criteria

Since the official referral criteria can differ from
Center to Center, Job Agent caseloads tended to vary. For example,
in one Center all addicts and alcoholics were automatically re-
ferred to Job Agents. In other Centers, Job Agents were sent more
immediately placeable clients, usually because of their Center's
emphasis on making placements.

b. The Job Agent's Conception of His Job and His Personal
Interests

In all of the Centers studied, Job Agents had the right
initially to refuse cases which were referred to them; however,
supervisors retained the right to overrule the Job Agent. Even so
most Job Agents had sufficient control over their caseloads that
tuey could determine whom they served.
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Some Job Agents choose to serve only those clients who
were well motivated and whose behavior was acceptable in the
primary job market. These Job Agents would refuse to serve addicts
or others of questionable motivation.

Others, believing that AB 1463 mandated them to serve
the hardest of the hardcore, collected a clientele of addicts,
alcoholics, ex-cons or clients with language problems.

Unlike the clientele served by personnel who perform
standard services for all comers, Job Agent Clients were served
because the Job Agent chose to serve them.

Recently, with the adoption of Job Agent Standards
(March 1972), Job Agents have been required to provide service
only to clients who are potentially employable. When combined
with the S-andard's expectations that Job Agents make a certain
minimal nu ber of placements, the effect has been to influence
Job Agents to choose clients who are not among the most severely
disadvantaged.

C. Center Policies and Management and Supervisory Pressures

Caseloads within Centers were also influenced by that
Center's interpretation of the 18-month follow-up rule* and the
priority the Center puts on the making of placenents.

The ambigquity of the rule led to different interpreta-
tions. 1In one Center a person was never discharged from the case~
load, even though he might be in prison for a short period, until
there was a successful placement. In another Center, a case was
dropped before 18 months if no means existed to serve the client.

In Centers which have pressured Job Agents to make
placements, Job Agent caseloads appear to have become less dis-
advantaged and more placeable.

Supervisory pressures for turnover also appear to have
influenced Job Agents in choosing less disadvantaged clients who
could be moved more readily through training and into job place-
ments.

2. Informal Caseloads

Job Agents had fairly complete control both over their schedules
for seeing clients and over which clients they would see. As a
consequence, clients otten came informally and were provided
services without the Job Agent ever assuming official case respon-
sibility.

* Article 3, Section 9703 (c) and Section 9704 of VI Code
Appendix A, page 119.
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There are a number of reasons why Job Agents found the informal
caseload necessary.

o A client might be referred to a Job Agent for a particular
service in which the Job Agent specializes. The service
is provided without going through the paperwork necessary
to make the client "a case" because the client is in some-
one else's caseload and/or the service is of a short term
nature which is not directly connected to job placement.
For example, a Job Agent who specializes in getting dis-
homrable discharges expunged from records does so for
the clients of other staff members.

In other cases fellow staff members or other agencies such
as probation or welfare departments are likely to refer
clients to a Job Agent because he has special access to a
source of employment or resources. The Job Agent provides
the service, for which the case carrier receives the credit,
with the exception that he may need the »operation of

the staff or agencies in the future.

°® A Job Agent might try to help a person who has problems
which indicate he is a poor bet for employment. While the
Job Agent elects to help him, he does not want the person
in his official caseload where the Job Agent will be respon-
sible fcr placing him and penalized if he does not. The
services may be provided because the Job Agent wants to
tackle a difficult or unique problem or because the un-
official client is a friend or relative of an official
client,.

J. Problems of Evaluation and Assessment

1. Defining Success

Until the Job Agent program, the Department had not employed
personnel who performed tasks as diverse and complicated as those
of the Job Agent. Regular placement personnel, for example, dealt
with the job-ready, most of whom had some skills and experience.

By contrast, the Job Agent was expected to work with those
who were problem prone and to do whatever was necessary to overcome
the barriers to their employment. As a consequence, Job Agents
invested much time and effort in attempting to deal with clients'
chronic and severe problems. Because it lacked experience in
assessing this kind of activity, the Department had difficulty in
creating an assessment system and a reporting procedure for Job
Agents.

One of the results of the Job Agent program was that the
Department's traditional definition of success was challenged. If
the Departmert was going to be in the client development business,
could the Department continue to consider placement as the only
measure of success?
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The following examples illustrate the problem of defining
successful outcomes:

e One Job Agent successfully placed a client in a college
Educational Opportunity Program after working with him
for eight months. He was told by his manager that his
investment of time was a "negative contribution" to
the Center since the outcome could not be counted as
successful.

o A Job Agent worked with a young woman with two children
for a number of months and helped her stabilize both
her financial and personal lives. She married a rather
successful businessman. This outcome could not be
counted as successful by the Job Agent.

e A Job Agent obtained a V.A. disability allowance and a
placement in a V.A. domiciliary for his handicapped
client. Although the outcome was successful from the
point of view of his formerly indigent client, it was
not counted as successful by the Department.

i Almost all of the clients in our sample had financial
problems. In some instances, Job Agents were able to
help stabilize the clients' financial problems by find-
ing them stop-gap jobs. In other cases to help clients
through a period of financial crisis and establish a
stable situation so that other pressing problems could
be worked on, Job Agents had first to get their c¢lients
on welfare. Unless the clients were able to move from
welfare to placements, a Job Agent would receive no
credit for whatever he had accomplished.*

2. The Problem of Assessment Criteria

Even using the Department's view in which placements are the
sole criterion of employee performance, conflicts cloud the issue.
For example, the definition of placement given by ESARS would
lead to rating almost any placement of an unemployed person as a
successful outcome. On the other hand, if AB 1463 were used as a
standard, a placement would have to result in economic self-suffic-
ciency, a much more demanding criterion.

The Department has relied on ESARS as its primary assessment
device. According to Job Agents and many other Department personnel,
ESARS has serious flaws.

The Employment Service has evaluated performance primarily in
terms of numbers of transactions or kinds of activities including

* Tl.ere are other good reasons for Job Agents to get clients on
welfare. Job Agents feel that WIN could be one of the most
useful resources available, but to get a client into WIN a Job
Agent must first get him on welfare.
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the making of placements. The quality of placements has not been
considered. ESARS, which is now used by DOL as the basis for
system evaluation and funding, also makes no provision for evalu-~
ating the quality of placements.

There are other limitations to ESARS, according to the Job

Agents:

e The reporting categories provided by ESARS are un-
related tomost Job Agent activities.¥

e Job Agents canaot report counseling activities on ESARS
because they have no formal training as counselors,
even though they have been doing counseling.

o The categories of ESARS are not interpreted in the same
ways in all Centers. For example, in at least one
Center, Job Agents count telephone calls to their clients
while in other Centers they are unreportable.

® ESARS statistics are highly susceptible to dissimulation.

Courcelors in one Center were told that they were ex-
pected to complete a certain number of client interviews
each day. They attempted to satisfy this requirement
by adopting a number of artifices. For example, this
study s field observer overheard a telephone conversation
in which a counselor told his client that i%t was policy
not to discuss test scores over the telephone. After
the telephone conversation, the counselor told the field
observer that he used to give out such information over
the telephone, but in order to increase the numbers of
interviews he could count, he was asking all clients

to come in to find out their scores.

Because DOL uses ESARS reports in determining how it will
fund Centers, Managers feel compelled to provide ESARS statistics
which will insure funding.

3. Other Assessment Methods

Most Job Agent supervisors use case reviews as their primary
method for ewvaluating Job Agent performance.

In placement-oriented Centers, supervision and evaluation
focus on events which can be counted such as numbers of client

* In 1972 a number of Assistant Managers-Client Development in one
Center asked Job Agents to logall cheir activities and, on a
monthly basis, to make a "report of nonreportable activities.”
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In Centers which emphasize client development case reviews
focus on the services provided to the client, the client's problems,
the Job Agent's ingenuity in dealing with those problems and the
Job Agent's activities in the community. This kind of case review
implicitly legitimizes the activities mandated by AB 1463.

4. The 18-Month Stipulation

Under the 18-month stipulation* the client must remain on the
job for 18 months before he can be considered a "successful closure."
Many Job Agents feel that six months would be more realistic. The
18-month follow-up requirement is regarded as particularly unfair
because it sets a sandard that is higher than that of MDTA (six
months) and WIN (90 days). In addition, the standard appears
unrealistic since many mainstream clients do not stay on a job
longer than one year.

Job Agent objections have acquired special significance since
the adoption of Standards which require placement of 75 clients
per year. Since most severely disadvantaged clients can be placed
only in low-paying, seasonal or high turnover jobs in the secondary
labor market, the 18-month stipulation provides a strong incentive
to cream for minimally disadvantaged clients.

* Section 9703 (c¢) of the Unemployment Insurance Code, Appendix A, p. 119
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CHAPTER III

The Ccenters

This Chapter describes the eight HRD Centers which were
chosen for study by field observers during the summer and early
fall of 1971.* Since managers were permitted considerable
latitutde in designing the organization of their own Centers, there
was considerable variation in Center structure.

A - lLocation

In general, Centers varied in their accessibility to the
areas they served.** Almost every Center was inaccessible by
public transportaticn to some geographic locations within its area.

The ethnic and racial community in which a Center was located
generally determined its clientele. In some cases the ad hoc
geographic boundaries dividing racial groups were so rigidly ob-
served that clients hesitated to cross these boundaries to receive
service.

In some instances where branches or outstations of Centers
did not exist, either in geographically remote areas or in areas
populated by different racial groups, large groups of clients were
not being served.

B - Physical Layout

The general physical layout for the larger Centers was
similar. There was an entrance and waiting area separate from
one or more lcrge rooms in which most of the Center's staff were
scated at desks. In general, only managers and supervisors had
offices which were partitioned off so that they could have private
conversations. In a number of Centers, Job Agents took clients
out of the Center when they wanted to have private conversations.

In one of the largest Centers, which was described by the
observer as resembling a warehouse, the field observer was
given a desk which he used fo: a number of weeks. He
noticed that ¢ number of staff members who used desks nearby

* Avalon-Florence HRD Center~Los Angeles
East Los Angeles Service Center
Long Beach HRD Center
Sacramento HRD Center
San Diego Service Center
San Francisco Chinatown~North Beach HRD Center
San Francisco Service Center
West Oakland HRD Center

**In Appendix G there is a detailed description of each Center
including its location in the community.
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never learned his name. They also did not know much about
what was going on in adjacent work areas. Although petty
thefts frequently occurred, staff members apparently did
not know whether strangers or center personnel were in the
area. FPFrequent shifts of staff appeared to contribute to
this impersonal atmosphere.

C - Center Organization

With minor exceptions the staff in all the Centers studied
had organized into two units, one under an Assistant Manager, Oper-
ations and the other under an Assistant Manager, Client Development.

The traditional Employment Service functions which concentrated
on the processing of clienis for the purpose of making placements
were grouped under the Assistant Manager, Operation. The newer
HRD functions which emphasized individualized and intensive client
development services were under the Assistant Manager, Client
Development.

The Assistant Manager, Client Development usually supervised
Job Agents, WIN teams and Employment Counselors. Control over MDTA
slots and special program were alsc generally under (.ient Devel-
opment. However, some exceptions were found in Centers where
Employment Counselors, a Service Center intake team and control
over MDTA slots were retained under the Assistant Manager, Opera-
tions.

In several Centers, client development units were in separate
rooms, separate buildings, or in outreach stations. In the latter
case, client development services provided at the downtown Center
were given by Employment Counselors. In four of the eight Centers,
Job Agents and their aides worked close by other personnel and,
in one Center, belonged to intensive service teams.

Where it existed, the isolation of Client Development staff
and Operations staff exacerbated conflicts between them.

On Friday, I sat in on a staff meeting between the Operations
Section and Client Development Section. Both Assistant Mana-
gers were present. It was a tense meeting. The Operations
staff was all White. The Client Development staff was all
Black or Brown. The purpose of the meeting was to begin
communication between these two groups that have demonstrated
latent and surface hostility for a number of months....
Both groups are very uptight and it is difficult to ask a
question or make a comment without some tenseness or heated
reply.

Report of a field observer.

In one Center, the Manager tried to facilitate communication
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between his two Assistant Managers by having a psychiatric social
worker present at management meetings. The manager's assumption
appears to have been that the difference between the Assistant
Manager, Operations and the Assistant Manager, Client Development
were rooted in a personality clash. Apparently this was not so.
Since the Assistant Manager, Operations had control of jobs,
training slots, the admissions procedure for clients, the mechanism
for referring clients and the process by which clients were re-
ferred to Client Development personnel, there appeared tobe little
reason for him to want to cooperate with the Assistant Manager,
Client Development. The Assistant Manager, Client Development,

by comparison, had nothing that the Assistant Manager, Operations
wanted or needed.

The closest integration between Client Development and Opera-
tions staff occurred in two small Centers. In one, Job Agents were
part of two heterogeneously staffed intensive service units. 1In
the other, Job Agents formed a separate unit but worked closely
with two heterogeneously staffed intensive service units.

D - Staffing and Personnel Classifications

Job titles did not appear to relate to staffing pattern, but
rather to bureaucratic considerations, such as sources of funding
and the history of certain Centers. As one Assistant Manager said,
"The personnel classifications have no functional meaning. They
are significant only for salary and career potential."

Persons with different job titles and levels performed what
appears to have been basically the same functions and have the same
responsibilities. To the extent that the system of classification
and pay was unrelated to job performance and responsibilities, it
appears to have had demoralizing effect on many Center staff members.

E -~ The Smaller Centers

Both of the smaller Centers studied (West Oakland HRD Center
and the San Francisco Chinatown HRD Center) had about 40 staff
members, roughly half the number in the largest Centers studied.
The assignment patterns in both Centers indicated that the emphasis
was on providing individualized, intensive, client development
service to disadvantaged applicants. Although both Centers made
quick placements, their main effort was client development.

Both Centers had a Job Information Center (JIC) and a recep-
tion/intake unit which provided quick placements. In the Chinatown
Center, the unit's operation was impeded by the lack of jobs for
clients with severe language problems.

In both Centers intensive services were provided by mixed
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teams which included ESO's Employment Counselors, Community Workers,
Aides and, in the Chinatown Center, Job Agents. In the West Oak-
land Center, Job Agents formed a separate unit which was used as a
resource by the two intensive service teams. In both Centers there
was cooperation between team members.

There were few training slots available to either Center,
and Center staff were on their own in developing resources in the
community. A number of staff members participated in making
decisions about which clients needed and could best use the avail-
able resources, a marked contrast to competitive activity in the
large Centers. Conflicts between career staff members and staff
members who were brought into the agency with HRD did not appear
as evident as in the larger Centers.

There was a great deal of personal contact and conversation
between the management of these Centers and the Job Agents and other
personnel. In addition the Job Agents' roles seemed better under-
stood than in the larger Centers.

F - Outreach Stations

Several of the Centers in our sample had outreach stations,
for serving clients in areas whichk were remote from main offices.
The San Diego Service Center maintained an outreach station at
San Ysidro to serve Mexican-American groups living close to the
border. Sacramento maintained three outreach stations in disad-
vantaged areas remote from the Downtown Center:; Long Beach had two
stations; and Avalon-Florence HRD Center maintained a mobile van
which circulated in a disadvantaged Black community and also
staffed an outreach station in a nearby Mexican-American community.

In general, outstations were staffed by a Job Agent and a
small staff of community workers and volunteers.

In comparison with the larger Centers, clients were dealt
with informally. Often the client had direct access to the person-
nel. People appeared to drop in and were received in a casual and
friendly manner.

Many outstation workers had been community workers from Adult
and Youth Opportunity Centers or Multi-Purpose Service Centers
and saw individualized services and carrying cases as the only way
the multiple problems of the disadvantaged could be resolved.
They expressed feelings of frustration with the Department which
they regarded as placement and record-oriented.

Some outreach stations offered specialized services suited
to their particular clientele, such as help with immigration
problems for Mexican-Americans and Chinese immigrants.

In comparison with outreach stations, centralized HRD Centers
appeared to provide greater access to resources. By contrast an
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advantage enjoyed by staff of smaller Centers and outstations was
their ability to work together with less consciousness of differ-
ences in function and status and more awareness of the clients’
individual needs.

G - Client Flow and the Formation of Caseloads

This section describes the official procedures for receiving,
processing, and assigning applicants. The unofficial procedures
by which clients were added to caseloads are discussed in Chapter
II, Section J.

Potential clients presented themselves at a reception desk
which operated as a control point. The reception desk was usually
manned by a low~level worker who referred walk-ins to the Job
Information Center.

At the reception point, no decision was made regarding
eligibility for services or assignment to a unit or worker. If
the walk-in found a job opening at the JIC for which he might
qualify, the reception worker referred him to a placement worker
who sent him on the job. If no suitable joL possibility was
found, the walk-in was asked to fill out a form listing biograph-
ical facts and his experience. This form was the basis for
deciding whether the applicants were eligible for services.

A more experienced person in the intake unit would then make
a decision about further referral of the applicant. If the
applicant was job-ready and would be placeable except that a suit-
able job was not available, he might be asked to come back in a
few days or to check with a placement worker by telephone.

If the applicant was not job-ready, the intake worker made
a judgment about the applicant's eligibility to receive special
services and referred him to one of a number of services:
Veteran's Employment Representative, the Department of Rehabilitation,
an Employment Counselor if there was a vocational problem or if the
applicant might need training, an intensive service team if the
applicant was employable but had some emergency needs, or a Job
Agent if the applicant had multiple or seriocus handicaps.

In some Centers, the intake worker had to have “is decision
about referral confirmed if the referral was made to a case respon-
sible person.

Centers differed in the amount of time it took for a walk-in
to be processed. In one Center, the manager was concerned about
not keeping people waiting, and so made a major investment of Center
personnel to service the reception desk and intake process.

Clients were likely to go away happy because they did not
have to wait before they could talk to someone. However, whether
or not they received substantive service did not depend on fast
service at the counter, but on the availability of training,
placement and social services.
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Delays in the screening processes were sometimes used as an
informal "test" of the needs and motivations of applicants. In
some instances, in which screening personnel felt that applicants
had genuine needs for service, they might immediately refer the
applicant to a case responsible person. In other instances, when
there was some question about the applicant's intentions and
motivation, the screening person would ask the client to come back
another day. Some staff members believed that if the client had
poor motivation, he would not return.

In smaller Centers as in the outreach stations, the process
of assignment was likely to take place during a few minutes of
conversation in which several staff members participated. Because
staff members tended to be less specialized, it was not necessary
for the client to go through a number of procedures with different
persons.

H - Managerial Influence on Center Organizations and Operation

When AB 1463 was implemented and the Department reorganized,
new Center Managers and Assistant Managers were appointed over
senior career personnel who anticipated becoming managers. The
change took place suddenly, and the Department made few attempts
to assuage the outraged feelings of many career staff members.

In a number of Centers, career staff members who had expected
to become managers stayed on as Assistant Managers, Operations and
career staff were organized into units under their leadarship.

The new managers came from different agencies including the
Department of Corrections, the Department of Rehabilitation, the
Service Centers and the Department of Employment. With them
they brought different ideas on how the Centers should be run.

Wwhat these managers did not bring to the job was experience
in changing an established bureaucratic organization. Nor did they
receive any training in this regard from HRD Central Office, which
itself had had neither training nor experience in decentralized
management. Although there was a Management Guide, the policies
in it were apparently not clearly enunciated and it has since been
abandoned.

Teft to their own devices, the managers created a3 variety of
Center organizations and ways of operating which can be described
in terms of two alternative conceptions. One conception gave
priority to producing placements: the other conception gave priority
to cl.ent development and providing individualized services, with
placement as an ultimate goal.

I - Managers with a Placement Orientation

When managers gave priority to placement and production as
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Center goals, most Center personnel and the most important resources
were under the supervision of the Assistant Manager, Operations.

In these Centers, managers had few regular staff meetings with
personnel in the Client Development secticn. In one such Center,
the manager had met with the Job Agents only once in two years.

Placement-oriented managers tended not to be personally
involved with the staffs. They were primarily concerned with oper-
ating as a conduit for system policies and were not oriented to
consider substantive issues or to set their own goals.

Characteristically, these managers were concerned over details.
They tended to be suspicious of and uneasy about Job Agents' lack

of accountability regarding their time and would like to make them
more accountable,.

~ The increased cracking down of rule enforcement with
Job Agents was evidenced in the Friday meeting when there
was volatile resistance against the Manager's insistence
that every worker be at his desk in the Center at 8:00 a.m.
sharp. The Manager stands outside his office and visually
checks who may be there or missing. The Job Agents see
this requlation as a violation of their rights as case
responsible people. Now Job Agents must call either the
Manager or their supervisor at home (no later than
10:00 p.m.) to request permission if a client has an
emergency that will prevent the Job Agent from checking
into the office at 8:20 a.m.... Job Agents are now con-
cerned because even if they have to bail a client out of
jail at 2:00 a.m., they are still required to meet the
8:00 a.m. roll call.

Report by a field observer.

When these managers were faced with conflicts between the
Operations and Client Development units, they tried to reach a
compromise without resolving the basic issues about Center goals
and priorities which often underlay these conflicts.

These managers differed in the degree to which they believed
that making placements -- both for disadvantaged and mainstream
clients -- vi_. the proper priority goal of the organization. Some
were conviced that placing disadvantaged people in jobs -- any
job ~- was the best way to help them. They placed little emphasis
on the nature of the job, whether it would lead to economic self-
sufficiency, or whether it was in the primary or secondary labor
market. Other managers appeared to be most concerned about pro-
ducing placements which could be counted on ESARS as evidence
that the Center was producing.

J - Managers with Client Development Orientation

Managers with a Client Development orientation organized most
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of the service-delivering staff into teams composed of staff
members with a variety of personnel classifications. Team members
performed their activities in which they had the most experience
and in which they were most competent, regardless of classification.
Thus, there was a considerable amount of overlaping and changing

of activities based on demand.

The team focused on individual client problems and decided on
a strategy for dealing with them. A number of team members may
have served a client, but the client usually became the responsi-
bility of one team member.

Although there may have been two Assistant Managers, the client
development priority of the Center was sometimes assured by choos-
ing both Assistant Managers from candidates with case-carrying
work histories, such as Job Agents or Employment Counselors. Another
strategy was to appoint someone of low status (for example, an
ESO II) to act as Assistant Manager, Operations and choose a person
of higher status (an ESO III or IV) as Assistant Manager, Client
Development, giving him control over the most of the Center's
resources.

As contrasted with production and placement-oriented managers,
managers oriented to client development did not appear concerned
about controlling their staffs with regard to attendance, dress,
and adherence to administrative rules. As one such Manager put it,
"I'm here to supervise functions, not people.” Thus, they encouraged
staff initiative and problem solving.
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CHAPTER IV

JOB AGENT RESQURCES

In creating the "Manpower Development Fund" in AB 1463 it
was the intent of the Legislature to provide the Department with
control over all manpower training funds. Once in control the
Department would be able, according to the intent, to set prior-
ities for eligibility and to concentrate resocurces in economically
disadvantaged areas. Because of federal imposed priorities on the
use of resources, however, there was little change in actual oper-
ation,

One area over which the state did have control was determining
which of the Center staff would administer and which would have
priority for use of available resources. Some Center Managers gave
Job Agents alone priority for DMTA and NAB/JOBS orders. Others
extended priority to Counselors and others set no priorities.

The isolation of Operations and Client Development staffs,
noted in Chapter III, had important implications for the use of
resources. As long as Operations controlled access to resources
Job Agents and other Client Development staff were forced to nego-
tiate on an unequal basis.

"In one HRD office, the Manager has taken the position
that Job Agents will have no priority of any kind to job
orders. Since job orders come in over the phone in the
placement section, the results are obvious. Placement
interviewers who have lists of people waiting for place-
ments can immediately use them and have someone referred
to a job before Job Agents are aware the order exists.
When checking on the Center log for an order that looks
as if it might suit his clients, it is amazing the number
of times Job Agents find that the order is misplaced and

when finally located has been 'filled'."
A field observer.

Another consequence of poor access to available job orders
was the Job Agents inability to place clients who had been in
training and were job-ready.

"We put someone in training. He goes through training
and comes out. And what happens? We spent our time,
the client’s time and public funds. And Joe Doakes
walks in off the street and gets the job. We get no

priorities for the jobs."
A Job Agent.

Perhaps the most important of client priorities is the veteran
priority. Federal law mandates that veterans will be given pref-
erence by State Employment Services but does not specify the
nature of the preference. Because there are no specific instructions
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Center Managers have set priorities for referrals of new job
orders for veterans which are as short as 30 minutes and as long
as 48 hours. OQur field observers reported that in a number of
Centers a larger percentage of job orders are filled by veterans.

Case Service Funds

Job Agentscontend chat if an identified amount of case service
funds were available for a specified time they could make long-term
plans for moving the non-job-ready into permanent employment. Case
service funds would allow greater flexib:lity in purchasing train-
ing and paying employment related expenses because they would not
be attached to a categorical program.

In lieu of case service funds, Job Agents prefer the MDTA-OJT
and individual training programs because they are the most flexible
resources available.

Manpower Training

During the period of our study the most abundant manpower
training resources were programs funded out of the Manpower Devel-
opment and Training Act (MDTA). The support for these programs
was 100% federal and totaled more than $80 million for the State
of California for FY 1971.

MDTA programs consisted of Inditutional Training conducted
primarily in Skills Centers, individual contract training conducted
primarily in private vocational schools, on-the-job training (OJT)
and the Supplemental Training Employment Program (STEP) which
were administered by DHRD. In addition, MDTA paid for training in
the National Alliance of Businessmen, Jobs in the Business Sector
(NAB-JOBS) program, and numerous OJT programs administered by
local Community Action Agencies and non-profit service organizations.
Of our study sample of 33 Job Agent clients, 193 participated in
228 training courses while a Job Agent client. Of these training
experiences, 125 (54.6%) were paid for by DHRD administered MDTA
funds.

Job Agents complain generally about the quality of training
available to their clients. Skill Centers, which do a larger portion
of the training, are said to often teach skills for which there is
little demand, and where there is demand, clients often graduate
without the skills or competence to hold a permanent job.

Job Agents point out that since there are no performance
criteria imposed on training institutions, public or private, the
only sanction which can be imposed is to refuse to refer clients
to a school which fails to train clients properly. The difficulty
with this sanction is that there are few schools available and in

some areas boycotting a school means that many clients will receive
no training at all.
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The general consensus of Job Agents and many Center personnel
is that the manpower system so lacks the ability to project needs
that jobs have come and gone before clients are trained.

Because most of the tralr.ing in the state is conducted in
the Skills Centers and because the Skills Centers are funded each
year at the same level, it appears to Job Agents that training is
determined on the basis of what classes are needed to keep Skills
Centers staff employed rather than on the basis of what classes
are best for the clients.

An example of Job Agent concern comes from the Long Beach
Area where Job Agents opposed issuance of 150 training positions
to a Skills Center for a welding program when there was extensive
unemployment among experienced welders.

According to many Job Agents, some trainees were selected to
enter the institutional training classes as an expediency on the
part of the agency which must fill slots rather than as a result
of true desire or need on the part of trainees for the course
offered or actual labor market needs.

Because many of their clients are not economically stable,
Job Agents say it is asking too much to expect the client to wait
too long for a preferred course. Therefore, the Job Agent tends
to select for training those who currently are either: 1) moti-
vated to learn, or 2) in need of a stipend to survive.

The problem of selecting the most appropriate person to be
trained is compounded by the response of the Center's community
to news that a training class is opering and that participation is
worth $55.00 a week. People come to the Center and swear that they
have always desired to be whatever it is that the program happens
to be training for at the time. Thus, incentives are provided to
use training slots to sustain clients economically rather than
for training clients to take real jobs.

MDTA Individual Contract Training operates in the reverse of
the Institutional program. It is first determined what particular
training a person needs. HRD then seeks a training institution
which can best teach the skills required and writes a contract
for training the individual.

The consensus of Job Agents is that the MDTA Individual
Contract Training could be more effective than Skills Center train-
ing because it most closely fits the Job Agents' need to be flexible
in dealing with clients. In some cases there is an opportunity
for choosing vocational training far more specialized than the
traditional MDTA institutional offerings of auto mechanic, auto
body repair, welding, grounds keeping, general office work and
licensed vocational nurse. Interior decorating, deep-sea diving
and air traffic control are a few examples of the more esoteric
training courses in which clients have been enrolled.

One problem in the use of the MDTA Individual Contract Training
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is the uncertainty and erratic nature of funding. Job Agents

and other Center personnel are never certain how many slots are
available or will become available. The slots come in batches.
The Center staff feels an extreme pressure to fill '™ose slots
immediately. Failure to act quickly means the loss of the slot to
another community. Consequently, Job Agents often rush a client
into a training program before he is ready.

Although individual referral may provide specialized voca-
tional training, the Jcb Agents find that a request for training
in the less traditional areas can lead to administrative delays
and confusion. Some Job Adents suggest that the MDTA program is
designed, even at best, to perpetuate the existence of clients in
low-paying low-skilled jobs. As a result, the MDTA system resists
instruction which could lead to primary labor market jobs. The
point is made by administrators of MDTA that the apparent delays
and confusion are the result of the scarcity of schools to do more
specialized training, the necessity to wait for courses to start,
and the limitation in class size imposed by the schools -- for
example, the trainer of deep-sea divers limits his classes to 15
per session.

The MDTA On-The-Job Training program consists of the develop-
ment of a contract, with an employer making a commitment to retain
an individual after the end of the training program. In return,
the employer is reimbursed for 50% of the wage paid to an employee
during the training period. The maximum the program pays is $2.00
an hour; therefore, a person may be trained in a job with a
starting wage of $4.00 an hour.

Slots available in any one month in 1971 for the entire state
seldom exceeded 1,000 and the number of individuals enrolled in
the Regular OJT program decreased steadily from a high of 931 in
April, 1971 to 97 in September, 1971.

Job Agents, as a whole, agree that MDTA-OJT can be the best
form of manpower training for their needs if they can develop
their own contracts tailored to needs of their individual clients.
Few Job Agents, however, ever obtain access to the QJT orders.
Only seven of the 193 clients enrolled in training were reported
in an MDTA-OJT funded position. Job Agents explain that they were
not informed by OJT contract writers that an QJY had been developed
or the contract writers developed jobs which required skill levels
that excluded Job Agent clients.

In July 1970 the federal government established the Supple-
mental Training Employment Program (STEP). STEP was created to
compensate for a declining job market which made placement of MDTA
training graduates more difficult that usual. The program provided
up to $2.00 an hour for 50% of wages paid to STEP enrollees. Sub-
sidized employment could extend up to 39 weeks. Employers could
be either public or private non-profit agencies.
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The Department ¢f Labor gave California 880 slots. The state
did not £ill all of these slots because HRD carefully screened
training opportunities to insure quality and the possibility of
future employment. As the unemployment rate rose, however, the
number of disadvantaged who were unemployed grew rapidly, and in
July 1971, a new program was initiated to give California $6 million
for 5,000 STEP slots. The entrance criteria were expanded to
include any person 18 or older who had been unemployed since
December 31, 1969.

Some Center Managers viewed STEP as an opportunity to increase
their employer relations program and develop jobs. They hired un-
employed salesmen, ex-veterans and aerospace workers to do job
development. Within a few weeks after the announcement of the in-
crease in available slots the local offices had enrolled 8,000
individuals, 3,000 more than the number of available posit:ions.

A great deal of confusion resulted from the over subscription.
Paychecks were late. In some cases people were terminated from
welfare and were without funds until the Department of Labor
authorized an additional $2 million to compensate for the over
subscription.

The National Alliance of Businessmen/Jobs in the Business
Sector (NAB/JOBS) program is not directly administered by the state,
but HRD office have the responsibility for certifying the trainees
who are referred to the progjram. Job Agents use the NAB/JOBS
program whenever possible.

Job Agents are conviced that some large employers use NAB/JOBS
as a wage subsidy, hire low-skilled workers for low skill jobs,
keep them a few weeks beyond the expiration of training, and then
lay them off.

Job Agents on a number of occasions have protested to their
managers and to NAB/JOBS coordinators about abuses of the NAB/JOBS
program. In some cases, the Center Manager or NAB/JOBS have agreed
not to write further contracts or certify referrals to employers
who have exploited the program. 1In one case, when Job Agents
were unable to obtain what they felt was sufficient corrective
action from either NAB/JOBS or the Center Manager, they held a
press conference to protest an employers action.

The Work Incentive (WIN) program could be an outstanding
resource for Job Agents because it has adequate money to purchase
training -- institutional or on-the-job -- and to provide supportive
services. Job Agents are limited in their use of WIN in two ways.
First, only clients who are on welfare are eligible. Second, the
number of "active" WIN slots, i.e., for actual training, as op-
posed to WIN enrollees regjistered but waiting training, are limited.
Our sample showed 13 cases \ iere WIN paid for training Job Agent
clients.

In March 1971, the Department issued a division notice that
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Job Agents could move both male and female clients into active

WIN slots. Only a few Centers were able to take advantage of the
priority because most county welfare officers failed to cooperate.
In November 1971, the Department, as a result of changes in federal
requirements, issued new priorities which made women ineligible

for WIN. Job Agents who had county cooperation reported that they

began accepting more male welfare recipients into their caseloads
in order to make use of WIN.

Job Orders and Information

The primary job information system available to Job Agents is
the Job Information Center (JIC) located in each HRD office. Ac-
cording to its creators in HRD, the purpose of the JIC was to
remove jobs from the personal control of a few individuals in the
Center and make the information available to all staff workers and
clients. When asked about the specific benefits of the JIC, most
Job Agents said that the job order board was of little value
because there are few job orders suitable for their clients and
because most of the jobs are filled by the job-ready clients of
the Center by the time they are posted.

Most of the offices in our study receive job orders directly
from employers who are familiar with the Center or from the Telex
(teletype) system operating in the area. Every Center in the Telex
area is required to notify a central location by telephone of all
job orders received and unfilled. The job orders then are trans-
mitted to other offices in the area.

Poverty area offices claim that those offices which serve
the more job-ready can more easily meet employer requests. Be-
cause these offices serve employers better, they receive repeat
orders, and, if they are efficient, these orders can be filled
before enteirring the Telex system.

In an attempt to bring some equity to the access to job
orders, the Department of Labor instituted the Job Bank. Job Bank
is a computer-assisted placement operation which records, updates,
and lists information on all job openings received from employers
in a labor rarket area*

Sacramento and San Diego were the only Centers in our sample
which had a Job Bank at the time of this study. Job information
was disseminated-to participating agencies through books which
were updated each night and delivered to each Center and agency
each morning. The Bank opened at 8:00 a.m. in San Diego and
Sacramento; however, during the first 48 hours in San Diego and
the first hour in Sacramento only referrals of veterans were accepted.

* Job Bank began operation in San Diego in 1969 and has been extended
to six other areas: Sacramento, Fresno, Bakersfield, Santa Ana,
Orange County, and San Bernardino-Riverside County. Job Bank will
be implemented in Los Angeles County and the San Francisco Bay Area
sometime in 1973.
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After that time, the Bank takes referrals for any person, but gives
an additional two~day priority to HRD-eligible clients for certain
orders, such as NAB/JOBS.

According to personnel in the out stations, the Sacramento
Bank was of litt e value to them because of the priority for
veterans., Another problem in using the Bank was the geographical
distance of the out stations from the Bank which precluded the
development of personal contacts with persons running the Bank.
The personal contacts are most helpful in that an advance word on
what job orders will be coming out the next day can give a place-
ment person the advantage necessary to put one of his clients in
the job.

Although job orders averaged 30 per day in the busy season of
the Job Bank (July, August and September, 1671) it was estimated
by the Supervisor of the Job Bank that perhaps one in 10 clients
would qualify for the jobs.

The HRD offices could be characterized as being passive in
the development of specific job orders. Some Centers and, to a
degree, the State Central Office try to publicize HRD activities
and encourage employers to use the state system. At the time of
this study little staff time was spent on job development. The
majority of staff took applications to jobs or to training.

The West Oakland Center was the only Center in the study that
adopted a systematic tool for its Job Agents to use in developing
jobs. It was a data bank* of old job orders by employers in the
Oakland area which served as a reference source for the kind of
employee the employers wanted and the wages they would pay.

Our observers repeatedly were told by HRD staff that employers
were complaining to the Centers that they were hounded by job
developers and Job Agents. Aside from Job Agents, however, most
of the job developers were from the private agency OJT groups and
the NAB/JOBS program.

Supportive Services

In this report supportive services are considered to be any
resources which eliminate the problems that prevent a client from
entering or staying in a job or training.

The major supportive rescurce is welfare. As a statewide
program, welfare is available to every Center.

The extent to which a Job Agent uses welfare as a resource

-

* This Bank was first developed on an experimental basis at the
Hayward HRD Center.



for his client depends on the Job Agent's perscnal relationship
with staff at the welfare department. Use of welfare ranges from
obtaining emergency food or clothing orders or emergency housing
for clients, to enrolling the client in a categorical aid program.
welfare is often used to stabilize the client while the Job Agent
attempts to solve the client's unemployment problems.

Because welfare regulations are constantly changing, Job Agents
are never certain how extensively welfare may be used. Some Job
Agents recommend that HRD Centers have a liaison person on the
staff who could become familiar with welfare policies and pro-
cedures and keep Job Agents and other HRD staff informed on new
requlations. He could also serve as a personal contact with the
welfare office in order to expedite service to clients.

The Department of Rehabilitation is considered a good resource
for those Job Agent clients who are eligible. A total of 12 of
the 241 clients in our study sample who received training were
supported by Vocational Rehabilitation. Seven of those 12 received
their training while they were Job Agent clients. Job Agents are
quick to point out that DR is extremely success-oriented and is
selective as to the client who will be accepted for treatment.
However, Job Agents are pleased with the results of DR's services,
once a client is able to get into the Rehabilitation system.

In the area of supportive services, Job Agents are often their
own best resource. They can provide transportation to the job
until the client can work out permanent arrangements. Many provide
money out of their own pockets for haircuts and clothes so the
clients will be presentable for job interviews.

A majority of the Job Agents have assisted their clients in
court on criminal matters. This work is time-consuming, but accord-
ing to most Job Agents, is beneficial to clients. As a result of
these interventions, a court may decide to release a client on
his own recognizance, or to suspend sentence or make arrangements
so that the client can serve a required jail term on weekends. The
client then may be able to keep his job or remain in a training
program.

Legal Aid Court Unit

Many Job Agents interviewed stated that a substantial portion
of their clients' had need of civil or c¢criminal legal services.

Legal Aid is not a major resource for Job Agents because of
its limitation to c¢ivil actions. Job Agents do use the agency,
however, for settling domestic problems, such as name changes,
divorces, and child custody disputes. The greatest need that Job
Agents express, however, is the expansion of the Public Defexder
Program to represent clients in criminal matters.
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CHAPTER V

THE JOB AGENT CLIENTS

The Job Agent clients in our sample were drawn from*Job
Agent caseloads as of February 1, 1971 in eight Centers.
These Centers were chosen because they represented the major
differences in client ethric populations, labor markets, man-
agement sty.es, geographic location, physical size, and office
policies.

The caseloads in these eight Centers often did not repre-
sent all the clients being served. Many Job Agents also served
friends, people who did not meet technical criteria for HRD
eligibility, and easy-to-place people who, because of red tape,
were not established as cases.

In the small Centers, the client data was drawn from the
caseloads of all the Job Agents. In the Centers having eight
or morxre Job Agents, five Job Agents were picked randomly using
alphabetical name order. Every third case was reviewed from
the caseloads of the selected Job Agents. The caseloads varied
in size from 15 to 52 clients per Job Agent.

Data collection from case records and interviews with Job
Agents began in March 1471, and was completed in June and July.
Although a few clients were interviewed, the data presented in

this chapter was provided by the Job Agents and reflects their
viewpoints.

A. Characteristics of Job Agent Clients

Cliente Served. Although the client data was collected from
Job Agent cases in Centers picked to reflect different character-
istics, the overall client characteristics found in this study
are closa to the average for all Job Agent's clients reflected
in a %grger sample of 511 cases collected by HRD in December
1971.

*Computing assistance was obtained from the Health Sciences
computing facility, U.C.L.A., sponsored by NIH Special Rescarch
Sources Grant RR-3

**"An Analysis of a Random Sample of Job Agent Clients," an un-
published report prepared by the Program Evaluation Secticn.:
Division of Job Training, Development and Placement, Depart-
ment of Human Resources Development, March 1972. Specific
data from the HRD Job Agent study are shown in Table I-A,

r? .2
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TABLE I-A

RASIC DEMOGRAPHIC CHARACTERISTICS

Mean Value Mean Value¥* Mean Value*®x
for Study for HRD/JA for HRD Req-
Sample Sample istrants
N=333 N=511 N=571,137
Age
Mean Age (yrs.) 22.1 yr.
Under 22 21.0% 22.1% 24 .0%
22-44 71.2 70.0 59,3
45-54 ‘ 5.7 5.7 In.o
55-64 1.5 1.6 4.7
65 & over - .6 .9
Unknown .6
Sex
Male 71.8 65.6 65.3
Female 28.2 34.4 34.7
Ethnic
Anglo 11.1 10.2 62.0
Black 52.0 46.8 15.2
Chicano 20.7 33.3 18.5
Asian 7.2 4.7 1.7
Other 3.0 1.8 1.8
American Indian 0.0 1.2 .S
Head of
Household 86.8
% of Clients
with Dependents 62.5 66.5 NA
Grade Completed
0-7 8.4 7.0 5.8
8-11 49.3 45.8 29.3
12 33.3 40.3 37.8
Over 12 6.9 6.8 27.0
Unknown 2.1
Veteran 20.8 15.3 26.4
Welfare Recipient
Current 33.4 34.3 15.6
Not Receiving 66.0 65.7 84.1
Criminal Record 42.6
Length of Residence
in Area 12.2 yrs.
Clients for Whom Drug
Abuse or Alcohel Seen
by JA as a Problem 17. 1% N

*Based on random sample of active and terminated clients Dec. 1971
in "An Analysis of a Random Sample of Job Agent Clients.”

**Registered from 8-1~70 through 6-30-71, data derived from ESARS MA 7-15.
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Job Agents serve substantially more minority group members,
more welfare recipients, fewer high school graduates and more
young clients than the Department as a whole.

Variations by Center. Job Agent client characteristics
vary sharply from Center to Center reflecting fundamental
differences in ethnic and socio-economic comminities served,
as well as differences in individual Center administrative
practices and conceptions of the role of Job Agents. The
Center-to-Center variations are in terms of age, sex, ethnic
group, marital status, education level, welfare status,
veteran status, criminal record, length of residence in the
Center area, income and work experience, and problems of
alcoholism and drug abuse. (Table I-~B)

Client Income. For tnose who were employed in the year
prior to becoming a Job Agent client and reported income, the
mean income was $1,921. Those clients who had a job lasting
two to three years out of the 36 months prior to becoming a
Job Agent client received an average of $2,541 for the year.
(Table I-B)

Sources of Support. About 15 percent of the Job Agent
clients while unemployed lived on funds which were from illicit
activities such as gambling, stealing, living with someone on
welfare or hustling. Another 13.5 percent were incarcerated.
Welfare was the source of income for 35.5 percent more, and
30.4 percent of the sample clients lived with relatives or
friends while unemployed. (Table I-B)

Work Background. Job Agents appear to serve two groups:
(a) the married working poor with relatively minor criminal
records, low education, few drug or alcohol problems and stable
work records, and (b) single or divorced young people whe had
somewhat better educations, had grown up in the Center neigh-
borhoods, had a high frequency of criminal records and relatively
higher incidence of drug and alcohol problems. (Table I~B)

Client EFroblems and Assets. The positive client asset of
motivation as seen by the Job Agent appears as the most consistent
predictor of which clients got training and which got jobs.

Table II presents the responses of the Job Agents in 13 general
ca“egories. To prepare the data, each client was rated accord-
ing to whether the Job Agent saw him as having the particular
kind of problem or asset. The categories used closely corres-
pond to categories used by HRD in what the Department calls a
Barriers Rating Sheet. Since the Job Agents had not previously

7
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TABLE II

CLIENT PROBLEMS AND ASSETS
AS SEEN BY JOB AGENTS

Work Work Personal
Skills Experience Education Motivation Appearance
# % # % # % # % # %
Problem 191 57.4 125 37.5 94 28.2 23 6.9 36 10.8
Asset 34 10.2 25 7.5 34 10.2 128 38.4 53 15.9
Ambigucus 3 .9 3 .9 1 .3 2 .6 0 0
No Entry 105 31.5 179 53.8 204 61.3 180 54.1 244 73.3
Legal Labor Trans- Language
Health Status Market portation Ability
# % # % # % # % # %
Problem 69 20.7 141 42.3 65 19.5 68 20.4 3¢ 10.2
Asset 32 9.6 2 .6 3 .9 6 1.8 20 6.0
Ambiguous 0 0 0 0 1 .3 1 .3 2 .6
No Entry 232 69.7 190 57.1 264 79.3 258 77.5 277 83.2
Pexrsonal
Character- Drug or
istics Alcohol Financial
# % # ¥ # %
Clearly Negative 29 8.7 Problem 57 17.1 vVery Serious 28 8.4
Somewhat Negative 64 19.2 No Problem 276 82.9 Problem
Combination 43 12.9 Problem 113 33.9
Somewhat Positive 59 17.7 Asset 11 3.3
Clearly Positive 41 12.3 Ambiguous 0 0
No Entry 98 29.4 No Entry 181 54.4
‘s
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been asked to note client assets, their reponses reflected
spontaneous assessments of their client's situation.

while the personal appearance category simply reflects
statements of "good" or '"bad" appearance, the category of
Personal Characteristics which may affect employability
includes such positive comments as, "the person is bright,"
"emotionally stable," "mature," and "has a good family or
marital situation.” The negative characteristics include
such comments as "“the person is dull,® "has poor test scores,"
and "is unstable.”

Category Problem Asset
wWork Skills Inadequate skill Adequate skills
Needs training Marketable skills

Inappropriate skill

Work Experience Poor work history Good work history
Short term jobs Experienced
Education High school dropout High school grad
or lower or better
Health Bad Good
Drug or Alcohol Drug abuse, addiction,

alcoholism, or drink-
ing problem

Legal Status Criminal record No criminal record
Probation or parole
Traffic tickets

Labor Market Needs employment
counseling
Long time in insti-
tution
Unsure of goals
Unrealistic goals

Transportation Lacks transportation Has transportation
No driver's license
No insurance, etc.
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Category Problem et

Language Ability Difficulty expressing
self
Poor language
Monolingual
Spanish only

Stistical tests were performed to see if the problem and
asset characteristics were related to the decisions and out-
comes in the Job Agent program.

Results from these tests indicate that the client's moti-
vation appears to be the most important, consistent predictor
of which clients received training and jobs. A second result
noted is that lack of education, measured both by the Job
Agent's perception of the client and the client's failure to
complete the 12th grade, was a significant characteristic of
those clients who failed to complete training.

The third generalization is that drug or alcohol abuse,
having a criminal record, and other characteristics of the
seriously disadvantaged appear to be related to frequent drop-
out from training and to less likelihood of getting a job.

B. Client Needs

Special Needs. Seventy-six percent of the clients needed
special assistance to solve problems felt by the Job Agents

to effect their client's employability. Thirty-nine percent

of the special needs involved transportation problems, 43 percent
involved the need for "cash 'till first paycheck,” or for food,
or housing and 18.5 percent of the special needs were for the
costs of working such as tools, union dues and child care.
Fifty-five percent of the special needs were met and 45 percent

were not met. (Table III)

More than half of the clients with special needs had prob-
lems requiring more than $§75. Table IV shows the amounts needed
and the amounts received for special needs.
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TABLE III

SPECIAL NEEDS

(1) (2) - (3) (4)

Clients
With Need Needs Met Needs Met

N=333 Without Monrey With Money Unmet Needs

# % # % # % # %
Car 53 15.9% 3 5.7% 13 24 .5% 37 69.8%
Other Transportation 102 30.6 36 35.3 37 36.3 29 28.4
Car Repair 12 3.6 1 8.3 ‘4 33.3 7 58.3
Car Insurance 15 4.5 1 6.7 4 26.7 10 66.7
Drivers License 25 7.5 5 20.0 11 44.0 a9 36.0
Traffic Tickets 21 6.3 8 38.1 8 38.1 5 23.8
Cash Till First Pay
Check 78 23.4 0] - 26 33.3 52 66.7
Child Care 21 e.3 6 28.6 9 42,9 & 28.6
Food 83 24.9 19 22.9 32 38.6 32 38.6
Housing 93 27.4 21 22,6 29 31.2 42 46.2
Tools 10 3.0 1 10.0 5 50.0 4 40.0
Work Clothes 77 23.1 24 31.2 22 28.6 31 40.3
Union Dues 1 .3 0 1 100.0 0 0
Total Needs 591 100% 125 21.2% 201 34.0% 265  44.8%

Clients had No

Special Needs 81 24.3%
Client had
Special Need 252 75.7%
51
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TABLE IV

MONEY FOR SPECIAL NEEDS

(1) (2)

Amount % of Clients % of Clients
Needed In Need Receiving
Ni + 252 Ni = 209
i % # %
$ 1 - 175 126 50.0 165 78.9
76 ~ 225 48  19.0 29 13.9
226 - 375 47 18.7 8 3.8
376+ 32 12.7 7 3.3

In the absence of the expected case service funds, the Job Agents
were required to rely heavily on the Center petty cash funds and

even on their own pocket books as shown in Table V.

TABLE V
% of Clients Receiving

Source of Funds From Source

Ni = 209

# %
Petty Cash 72 34.5
Special Welfare Allowance 69 33.0
Out of JA Pocket 20 12.4
Dept. Rehabilitation 9 4.3
Private Welfare 8 3.8
Loan 6 2.9
Other 19 9.1

Funds available to welfare recipients under the WIN program
and the welfare special need allowances are far greater than the
resources available to non-welfare recipients under MDTA. As a

result, there have been occasions when Job Agent clients and other
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manpower clients have gone on welfare in order +o be eligible
for training and employment assistance.

C. Client Training

Prior Training. Nearly 30 percent of the clients had been
in a manpower training program prior to becoming a Job Agent
client. Sixty-five percent of those who had had prior train-
ing were placed in training after becoming a Job Agent client.
The largest source of prior training was the California Depart-
ment of Corrections, providiig nearly 20 percent of the prior
training. Of those who had prior training, 60 percent were
unemployad £o'low’.ig training and 30.6 percent had dropped out
of train. . '

A b-=ic ¢ns. stion underlying AB 1463 and the idea of the
Job Agent: . . - :t too high a proportion of training partici-
pants were un:uccessful either in completing their training or
in gaining stable employment following training. The require-
ment for case responsibil:ity and the 18-month follow-up period
in AB 1463 were both founded on this assumption. The evidence
that nearly 30 percent of the Job Agent clients had Previously
participated in manpower training tends to confirm the sound-
ness of the original AB 1463 assumption that there was a need
for improved performance of the manpower training system which
might be met by more individualiized assiatance.

Training While a Job Agent Client. Fifty-eight percent
of the Job Agent clients received training. Relative to fheir

proportions of the sample:

~ Young clients (under 30) received significantly
more training than older clients (over 30):;

- Women received significantly more training than men:

- Clients who had never been on welfare received
significantly less training than those who were
then receiving or had previously received welfare;

- Clients perceived by Job Agents as motivated
received significantly more training than other
clients.

Placement in training was completely unrelated to the
client's level of education or whether he was perceived by the
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Job Agent as having inadequate education or inadequate work
skills, the commonly accepted reasons for providing remedial
and vocational skill training.

A small number of client characteristics do appear as
highly significant in the process of selecting clients for
training. They are age, sex, welfare status and motivation.

The patterns of tra:.ning are summarized by age group in Table VI.

Another client characteristic which is highly related to
training is sex with a substantially larger proportion of women
clients receiving training than men clients. Table VII
Presents training patterns according to sex.

That the proportion of women who received training was
markedly higher than their proportion in the sample may be
beczuse women, who make up a much smaller proportion of the
Job Agent caseload, stand a better chance of getting training
simply because of their smaller numbers. Another reason may
be that there is a relatively strong demand for women in
clerical, nursing, and othe- jobs which require entry training.

The significantly higher proportion of women who were
placed in training than the proportion of women in the total
client group may be closely related to the fact that proportion-
ately more current and former welfare recipieuts received
training than those who had never received welfare. Table VIII
presents the pattern of training as related to welfare status.

The final client characteristic which is significantly re-
lated to being placed in training is the Job Agent's perception
of whether the client was motivated. Table IX shows presenta-
tions of Job Agent's perception of the client in terms of
motivation.

That client motivation appears as an important factor in
the decisions by Job Agents to place clients in training is
supported by the case-by~-case reasons given by Job Agents as
to why they put a particular individual in training. Table X
presents the categorized responses by the Job Agents to the
question about why they put particular clients into training.

Agencies Providing Training. The major sources of train-
ing were private vocaticnal schools, providing 24.1 percent,
MDTA Skill Centers, providing 23.7 percent, and private employers
(on-thie-=jcb) providing 1.9 percent of the training. (Table XI)
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TABLE VI

TRAINING PATTERNS BY CLIENT

AGE GROUP*

Placed in No

Age Group Training Training Totals
# % H# % # %

30 and over 62 49.2 64 50.8 126 100
Under 30 131 63.9 74 36.1 205 100

193 138 331
30 and over 32.1 46.4 38.1
Under 30 67.9 53.6 6l.9

100.0% 100.0% 100.0%

2
*X", 1 df, 7.264, significant at the 0.010 level

8o
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TABLE VII

TRAINING PATTERNS BY CLIENT'S SEX*

Placed in No

Sex Training Training Totals
# % ¥ 0% # %

Female 68 72.3 26 27.7 94 100
Male 125 52.3 114 47.7 239 100

193 140 333
Female 35.2 18.6 28.2
Male 64.8 81.4 71.8

100. 0% © 100.0% 100.0%

«x2, 1 df, 11.087 significant at the 0.005 level
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TABLE VIII

TRAINING PATTERNS BY CLIENT'S WELFARE STATUS*

Placed in No
Welfare Status Training Training Totals
# % I B # %

Never received

welfare 72 48,6 76 51.4 148 100
Not now receiving

but received

within last two

years 44 69.8 19 30.2 63 100
Now receiving

welfare 69 65.1 37 34.9 106 100

185 132 317

Never received d
welfare 35.9 57.6 46.7
Not now receiving

but received

within last two

years 23.8 14.4 19.9
Now receiving

welfare 37.3 28.0 33.4

100.0% 100.0% 100.0%

*xz, 2 df, 11.135 significant at the 0.005 level.
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TABLE IX

TRAINING PATTERNS BY JOB AGENTS' PERCEPTION
OF CLIENT MOTIVATION

Placed in No

Motivational Perception Training Training Totals
# % % ¥ %

Agset 87 68.0 41 32.0 128 100
Problem and no entry 105 51.7 98 48.3 203 100

192 139 ' 331
Asget 45.3 29.5 38.7
Problem and no entry 54.7 70.5 61.3

100.0% 100.0% 100.0%

+x%, 1 af, 8.502 significant at 0.005 level.
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TABLE X

JOB AGENT REASONS FOR PLACING CLIENTS
IN TRAINING PROGRAM

i S

Client wanted and

requested the

training 123 44.6
Client had prior

experience in area

of training 41 14.9
Client showed aptitude 41 14.9
To upgrade client's .

skills 18 6.5
Training will isad to

a good job 15 5.4
The only training

program available 14 5.1
English langquage

training needed 10 3.6
For the training

stipend 3 1.1
Other 11 4.0
Total reasons . 276 100.0%
Total clients 188
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TABLE XI

AGENCIES PROVIDING TRAINING TO JOB AGENT CLIENTS

# of Training % of Training
Agency . Courses Qffered Courses Offered
Private Vocational
Schools 55 24.1
Skills Centers 54 23.7
Private Employers (OJT) 43 18.¢
Adult Education 18 7.¢
Public Agencies (OJT) 16 7.C
Junior Colleges 10 4.4
Regional Occupacional
Centers 4 1.8
CEP Orientation 3 1.3
Apprenticeship 3 1.3
Other Agency 22 2,6
228 120.0%
90
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Agencies Paying for Training. MDTA paid for 50.9 percent
of the training provided to Job Agent clients and the National
Alliance of Businessmen's JOBS Program paid for 10.l1 percent,
the next largest amount. (Table XII)

Appropriateness of Training. Although initial field inter-
views indicated that many Job Agents felt that available train-
ing was inappropriate for their clients, Job Agents responded
on acase-by-case basis that 84.4 percent of the training provided
was in a suitable subject or occupation. While generally satis-
fied with the training provided, Job Agents felt that 64 percent
of the clients who did not get training should have had training.

Completion of Training. At the t.me of final study data
collection, 59.2 percent of those clients who had left training
had dropped out without completing their course leaving 40.8
percent who completed the courses.

Job Agents' perception of a client as "motivated," has no
apparent impact on the completion of train.ng. Conversely,
although neither a client's educational grade level nor the Job
Agent's perception of a client as having an educational pProblem
had any bearing on placements into training, significantly
higher proportions of clients with "educational problems" and
less than a 12th gride education dropped ocut of training.

The findings that successful completion of training is
related to educational attainment appears to be part of a broader
pattern of higher dropout rates for more disadvantaged clients.
Compared to thiose who completed training, the dropouts consist
of more men, fewer Anglos and Asians and more Blacks., have
almost a year less education, have a higher incidence of criminal
records, more welfare experience, although almost equal records
of employment, 30.5 percent less prior income, and a higher
evidence of drug and alcohol problems. Table XIII presents
the characteristics of the clients who dropped training and
those who finished training.

Assessing the significance of the rates for completion of
training and dropouts from training is difficult because we would
have had to £ollow the entire client sample until each trainee
had either dropped out or successfully completed the training.
Even if all of the clients still in training were to successfully
complete their courses, the completion rate coculd not rise above
68.1 percent since 61 of the 191 clients had already dropped out.

Expecting all of the clients still in training to complete

) §
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TABLE XII

AGENCIES PAYING FOR TRAINING FOR JOB AGENT CLIENTS

# of Training % of Training
Agency Courses Supported Courses Supported
MDTA-Institutional 66 28.9
Individuval 43 18.9
On-the~Job 7 ~ 3.1
Sub-Total MDTA 116 50.9
NAB JOBS 23 ‘ 10.1
WIN 13 | 5.7
Private Employer 13 5.7
STEP 9 3.9
Adult Education 9 3.9
Department of 7 3.1
Rehabilitation
Public Agency 7 3.1
Concentrated 4 1.8
Employment (CEP)
Client Paid Own 4 1.8
Other Source 21 9.2
Unknown 2 .9
228 100.0%
“"lﬁf
8!2
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TABLE XIII

TRAINING TERMINATION PATTERNS COMPARED WITH
CLIENT CHARACTERISTICS

Dropped Training Completed Training Totals
Characteristics # % # % #
Age: Mean 28.35 yrs 28.38 yrs 28.36 yrs
Undexr 30 44 62.0 27 38.0 71
30 and over 16 51.6 15 48.4 31
Sex: Male 41 65.1 22 34.9 63
Female 20 50.0 20 50.0 40
Ethnic Group: A
Anglo 5 35.7 9 64.3 14
Black 33 66.0 17 34.0 50
Chicano 18 64.3 10 35.7 28
Asian 3 42.9 4 57.1 7
Other 2 50.0 2 50.0 4
Marital Status:
Single 28 62.2 17 37.8 45
Married 19 61.3 12 38.7 31
Divorced 7 58.3 5 41.7 12
Separated 4 40.0 6 60.0 10
Widowed 1l 33.3 2 66.7 3
Veteran: Yes 7 58.3 5 41.7 12
No 54 59.3 37 40.7 91
Welfare Status:
Never received 15 46.9 17 53.1 32
Received in last 2 yrs 16 57.1 12 42.9 28
Now receiving 24 64.9 13 35.1 37
Not known 6 100.0 - - 6
Mean Education Level: 10.5 yrs 11.2 yrs 10.8 yrs
Criminal Record: Yes 33 70.2 14 29.8 47
No 27 50.9 26 49.1 53
Drug or Alcohol Problem:
Problem 18 81.8 4 18.2 22
No entry 43 53.1 38 46.9 81
Motivation: Problem 7 77.8 2 22.2 ]
Asset 27 56.3 21 43.8 48
Other 27 58.7 19 41.3 46
Months Employed Out of
Past 36: 13.8 nos 13.8 mos 13.8 mos
Longest Job of PFast
26 months: 10.5 wos 11.1 mos 10.7 mos
Income in past 12 mos.: $1,393 $2,004 $1,652

93 88




their courses is probably unrealistic. More realistic, given
the already existing number of dropouts, is to expect that the
final completion rate would not exceed the long term national
completion rate for MDTA of 65.8 percent.* One of the assump-
tions underlying AB 1463 was that the rates of client comple-
tion of training and subsequently gaining stable employment
needed improvement and could be improved through an individual-
ized service program.

Assessing the impact of the Job Agents on the perxformance
of the training programs is complicated by the circumstance
that AB 1463 did much more than simply introduce a new class of
manpower operators into an existing system. The bill carried
with it the intention that more seriously disadvantaged clients
should be served in the manpower programs and that "creaming"
(i.e., picking the best qualified person) in order to promote
high success rates should be avoided. The mandate to serve the
seriously disadvantaged was taken on face value in the Centers
and assessment of changes in completion rates must take into
consideration that the trainees are probably more seriously
disadvantaged than those in other manpower programs.

The role that client "motivation" apparently plays in place-
ments into training, supported by the reasons Job Agents gave
for placing clients, closely fits field observations that a dif-
ferent approach was adopted in the Centers in response to
AB 1463. The new approach, departing from the prior practice
of "creaming" was to use a "first come, first served" criterion.
The idea of giving training to "highly motivated" clients fits
the "first come, first served" criterion. The idea of giving
training to "highly mucivated" clients fits the "first come,
first served" criterion since the client's desire for training
or employment can be used as a substitute for more traditional
testing and selection methods which emphasize academic achieve-
ment and lead to selection of the least disadvantaged.

A shift to a "first come, first served"” selection criterion
points toward one of the dilemmas in the California HRD program;
nothing changed in the rest of the manpower or employment system.
The training institutions, like all schools, continued to operate
in their existing style which was calculated to favor the aca-
demically best qualified and to encourage completion by those
with the best prior education.

The findings in this section point, in fact, to a painful
irony: it appears that it is the seriously disadvantaged clients

*1972 Manpower Report of the President, p. 264.
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for whom AB 1463 was enacted, who are dropping out of training,
while those with high schocl educations and other relative
advantages, who have been successful right along in the manpower
training program are 3till succeeding.

If the seriously disadvantaged Job Agent clients are to
avoid a high level of failure, changes must be made in the train-
iny system. If the Job Agents and Center management are not able
to promote high rates of success for the seriously disadvantaged
and the Department of Human Resources Development does not
promote change in the training system, there will be pressure
to reestablish creaming as the basis for selection and referral
of trainees.

Employment After Training. Of the 103 clients who had
left their training courses, whether dropped or completed, 41
left employed (39.8 percent) and 62 left unemployed (60.2 per-
cent). Of the clients who finished training, 70.7 percent
went directly into a job and 61 percent obtained jobs in their
field of training.

Affect of Training on Employment. Clients who received
training and were employed in permanent jobs received a slightly
lower average wage than other clients placed in permanent jobs,
but in some other respects had jobs of higher quality.

Table XIV presents the characteristics of the permanent
jobs held by clients who received no training and clients who
did receive training.

D. Employment of Job Agent Clients

Job Placement. Fifty-six percent of the Job Agent clients
in the study sample who were not in training at the time of final
data collection were placed in jons. Of the total sample group,
40.8 psrcent were employed, 26.4 percent were in training and
32.7 percent were unemployed. The individual Center job place-
ment rates ranged from 25 percent of those clients who were not
in training™o 77.8 percent.

Of the eight Centers, two had job placement rates higher
than 70 percent, three had placement rates between 60 and 70
percent and the remaining three Centers had placement rates of
52.8 percent, 44.0 percent, and 25 percent. Our general impres-
sion is that placement rates for services to the disadvantaged
of 60 percent or more are quite respectable compared with the
general experience of other manpower programs.
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TABLE XIV

QUALITY OF PERMANENT JOBS COMPARED WITH TRAINING STATUS

EMPLOYED, EMPLOYED,
RECEIVED RECEIVED
NO TRAINING TRAINING
Ni = 55 Ni = 54
Wage $2.94 $2.77
# % i %
Unionized Employed 19 34.5% l6é 29.6%
Civil Service 6 10.9 5 9.3
Professional Employment 5 9.1 11 20.4
Good Promotional Oppertunities 23 41.8 28 51.9
Skill Level
Unskilled 2 3.6 1 1.9
High-Level wWork Skill 5 9.1 5 9.3
Number of Employees in the
Employing Organization
1-25 15 27.3 14 25.9
26-300 9 16.4 13 24.1
300+ 14 25.5 8 14.8
NK 17 30.9 19 35.2
White Collar 11 20.0 23 42.6
Blue Collar 43 78.2 31 57.4
NK 1 1.8
Terminated Permanent Job 13 23.6 6 1ll.1
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Clients who got jobs were distinguished from clients who
were unemployed in the following significant ways:

a. 67.4 percent of the clients who were seen as motivated
by the Job Agents got jobs compared to 51.1 percent of those
about whom the Job Agents offered no opinion on motivation.
Only 29.5 percent oX those whom the Job Agents saw as unmoti-
vated were employed.

b. 76.9 percent of those perceived as having an educational
asset got jobs compared with 54.4 percent of those where the
Job Agents offered no opinion and 50.0 percent for those who
were seen as having an educational problem.

c. 64.3 percent of those clients who were not on welfare
got jobs compared with 40.5 percent of those who were receiving
welfare. ‘

d. 66.7 percent of clients age 30 and over got jobs compared
with 49 percent of those under 30.

e. Only 37.5 percent of those clients seen as having a drug
or alcochol problem got jobs compared with 59.9 percent of all
other clients in the sample.

f. 49.1 percent of the clients with criminal records got
jobs compared with 62.5 percent of the clients without criminal
records.

g. 77.8 percent of the Asian clients got jobs, 60.5 percent
of the Black clients, 58.8 percent of the Anglo clients and
40.3 percent of the Chicano clients.

The data presented here should not be interpreted as simply
saying that to increase job placements, Centers ought to immedi-
ately drop the seriously disadvantaged and find more job ready
clients. One consideration involves the clharacteristics of
the Center with lowest job placement rate and unquestionably
the most seriously disadvantaged clients. The Job Agents of
that Center took the intention of AB 1463 (to serve the
seriously disadvantaged) to heart and committed themselves to
serving this group which contained very high proportions of
ex-cons, drug users, alcoholics, and high school dropouts.
Consistent with the early HRD descriptions of the Job Agent
position and the publicity surrounding the new program, this
Center's Job Agents also sought to assist their clients by
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providing a broad range of social services and community action
activities. The Job Agent's role, which was therefore not
narrowly f{ocused on training and job placement, was supported
by the Center's management policies and organizational arrance-
ments. Other Centers where the Job Agents also served very
disadvantaged clients, but where they were much more narrowly
focused on job training and placement, had job placement rates
which were among the highest. For example, the Center with

the second highest placement rate also had the second highest
proportion of clients with criminal records, the second oldest
group, and the fourth highest proportion of clients with drug
or alcohol problems.

Tables XV a, b, and ¢ present the final outcome data from
the study.

Quality of Jobs. Seventy~two percent of the clients who
were employed, held jobs which the Job Agents felt were perma-
nent. The clients who were placed in jobs which the Job Agents
felt were permanent, experienced an over all 26 percent increase
in their hourly wage above their highest prior hourly wage rate.
The clients' permanent jobs were also better jobs as measured
by the increased number of jobs which were unionizad, civil
service, professional, had higher skill levels and were white
collar over blue collar.

The theory of the dual labor market structure divides the
market inco primary and secondary sectors and postulates that
the essential difference betweenr the two sectors is that Jjobs
in the primary sector are more stable. The job stability is
thought to stem from job characteristics which protect the
worker's employment rights, provide him financial security
(retirement, insurance, and good wages) and make his continued
employment important to the enterprise. Proponents of the
dual labor market theory argue that failures in the manpower
training programs have largely stemmed from the fai lure to
move enough trainees into primary market jobs. We felt that
the Job Agent objective of gaining 18 months employment for
their clients implied that a transition would have to be made
by their clients from secondary sector jobs into primary
sector jobs. We therefore sought several measures of prior
jobs and new jobs which were considered permanent which might
suggest whether there were improvements in client's employ-
ment situation and movement into the primary sector of the
economy.
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TABLE XV(b)

FINAL OUTCOME DATA ON JOB AGENT CLIENTS BY CENTER

Center Employed Unemployed Training Total

¥ % ¥ % # % # %

Avalon Florence 19 17 13 49 100

East L.A. 9 27 9 45 100

Long Beach 16 10 13 39 100

Sacramento 11 14 11 36 100

San Diego 24 14 12 50 100

$.F. Chinatown 14 4 6 24 100

S.F. Service Center 32 14 i8 69 100
West Oakland a1 4 _6 21
136 109 88 333

x2 = 26.596, df=14, significant to .025.

TABLE XV(c)

Employed Unemployed Total

# % # % # %
Avalon Florence 19 52.8 17 47.2 36 100
East L.A. 9 25.0 27 75.0 36 100
Long Beach 16 6l.5 10 38.5 26 100
Sacramento 11 44.0 14 56.0 25 100
San Diego 24 63.2 14 36.8 38 100
S.F. Chinatown 14 77.8 4 22,2 18 100
S.F. Service Center 32 62.7 19 37.3 51 100
West Oakland 11 73.3 4 26.7 15 100

136 109 245
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Table XVI. presents a comparison of the characteristics of
the prior job of the client with his new job. In developing
the table, we only included clients who the Job Agent felt
had gained jobs which were expected to be permanent. In some
cases Job Agents felt that a jok was not permanent, even
though it paid well, because it was his opinion that the client
had the potential to get an even better job. The reverse was
also true; a job might be low-paying and a client might not
get free of welfare cdespendency, but given the labor market,
the client's lack of skills, and the lack of resocurces to
obtain those skills, the job should be considered permanent.
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CHAPTER VI

SUMMARY AND CONCLUSIONS

AB) 1463 was the first significant attempt by a state
legislature.to influence the operations of the Employment
Service across-the-board. The Legislature's mandate was
left to the reorganized State Department of Employment to
imolement. In the course of implementation, the Department
grappled with a number of external and internal pressures
and contradictions of a kind and severity it never before had
to confront.

The external prassures alone appeared irreconcilable:
pressures from Regional Manpower Administrator (RMA) for
making larger numbers of placements (experienced as pressure
to make "quick" placements); pressures from employers for
qualified applicants with relevant experience; and pressures
from disadvantaged clients for time consuming training,
advocacy, placement and social services. To add to these
complexities, the Department was responding to external
political pressures to operate compulsory work programs for
welfare recipients and administrative pressures to manage
new programs, such as food stamps.

Internally, introducing Job Agents and attempting to
change from a labor exchange model to a client development
model created extraordinary stresses and conflicts. For the
first time, the Department had to face making room for a
variety of new highly placed members of minority groups with
new objectives, interests, loyalties, and ideologies which
conflicted with the traditions of the Employment Service and
traditional personnel. It no longer was akle to operate as
a monolithic structure with one objective, one constituency ‘and
one technology of service delivery. The Department's sense of
calm and order was disrupted by envy and resentment due to the
preferential treatment of newcomers, and distrust and antipathy
based on class, racial feelings and differences in ideology.
It seems especially ironical that the department which, under
AB 1463, was called on to lead state manpower development
efforts was unable to integrate its work force by bringing
minority groups into high status jobs without suffering
intense trauma. The most paralyzing problem of all was the
conflict between the goals of the State Leyislature--expressed
by AB 1463 and the client development/individualized service
model it implies--and pressures from RMA to make placements
(in the tradition of a labor exchange).

Because Departmental leadership was unable to resolve
these conflicts and contradictions, Center management and

staff struggled with them, Consequently, Center stafif (often
according to racial, class and professional group idertification)
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created factions, aligning themselves with one or another of
the pressures on the Department and played the advocate within
the organization for the interests represented by those pres-
sures. Each faction tended not to understand, recognize or
acknowledge the legitimacy of the interests represented by

the others, Rather, each faction accused the others of bad
faith, racism, incompetence, cowardice or of being motivated
by self-serving interests. The resulting paralysis impeded
development of individualized client development services.

Considerable experience nevertheless had been accumulated
in providing individualized services to disadvantaged clients
and dealing with structural problems in the labor market.
However, this experience was not accepted and integrated into
the Department'’s fund of organizational wisdom so that it
could be used. Rather, innovative variations in Center organ-
ization and Job Agent activities remained isolated in the
Centers and persisted only through individual experimentation.
The introduction of a level of Area Administrators in 1971,
one of whose main functions appears to have been to assert
more centralized control to increase placement rates, served
further to stifle innovation in the Centers. With the re-
crganization of the Department, which became effective
November 20, 1972, the Department came full circle back to
the highly centralized bureaucracy it was in 1968 prior to
the passage of AB 1463.

An unfortunate consequence of paralysis was the loss
of focus once provided by the largely state supported Service
Centers which once offered a wide range of sccial services to
the disadvantaged. Under the Service Centers it would have
been possible for personnel to provide social services without
debating the relationship between those services and employ-
ability development.

To have built a new Department around the seven state
Service Centers, as visualized in an early version of AB 1463,
might have been immeasurably easier than the task facing the
new HRD administrators following passage of the bill. The
Service Centers were already racially integrated, had a clear
commitment to the disadvantaged, were developing new individ-
ualized service techniques and were beginning to develop plan-
ning and performance evaluation tools., Building in employ-
ability development services might have been a logical next
step for the Service Center program, and internal and external
conflict and opposition would probably have been manageable.
By contrast, reconstituting the Department of Employment to
give priority service to the disadvantaged turned out to be
a far different and much more difficult problem. Integrating
the Service Centers into DHRD resulted in akandoning their
concept of providing general social services to the disadvan-
taged--especially since the Department's recent emphasis on
making placements.
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Given the Dopartment's inability to create a gencral
unifying policy to reconcile the various conflicting pressures
with which it has had to deal, individual HRD Centers drifted,
each in search of a viable policy of its own. Most [IRD centers
gradually gravitated back to the ES labor exchange model --
which most traditional staff never abandoned.

Thus, althoygh the first director of the reoryanized
Department, some of his associates, managers and other personnel
down through DHRD appeared to have been committed to the imple-
mentation of AB 1463, its supporters were never numerous enough,
strong enough, certain enough about what they were supposed to
do or able enough to convice others of its legitimacy and the
desirability of its priorities to create a powerful encugh
advocacy to overcome internal resistance to implementation.
More important, the apparently irreconcilable differences
between the Department and RMA, in view of RMA's control over
funding, made the Department impotent to effect a fundamental
shift from the labor exchange model.

A number of issues remain unresolved. First, no one vyet
knows to what extent which disadvantaged client groups can be
helped in a manpower agency; or what kinds of resources would
be required; or what kinds of services are required for what
kinds of outcome; or which group of clients cannot be made
employable regardless of the resources brought to bear. A
related issue that that remains unsettled is deciding to what
extent a manpower agency legitimately can provide individual-
ized services: to whom (from a point of view cf feasibility):
what range of services; and for how long.

At the heart of these questions (quite apart from the
constraints imposed by the Wagner-Pevsor Act) is a lack of
clarity in public policy. Different ideas are at issue about
the mission of thc national manpower agency. Which purpose(s.
1t is to serve: Placing clients into any employment might
serve the interest of employers and taxpavers. Placing or
helping clients become qualified for "meaningful” employment
«leading to self-sufficiency) would serve the interests of the
client, but might be costly for the taxpayer, at least in the
short run. Producing ESARS statistes serves the interest of
the Employment service vis-a-vis Congress, but might ignore
the long range interests of employers and clients.

At the level of the Job Agents, these same conflicts are
experienced and exprossed in controversies about emphasis on
making placements vs. emphasis on other services to clients:
making any placement, including in the secondary labor market
vs. placement consistent with economic self-sufficiency; pro-
viding standard services vs. innovative problem-solving;
limiting services to "legitimate" ones reportable on ESARS
Vs, engaging in "non-reportable" activities,
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While the Jub Agents were embroiled by these more basic
issues, they were not the source of them., At least partly
because of their provocations and visibility, they came to be
perceived as the locus of conflict but were mistakenly looked
upon as the source of it.

In one sense, they have embodied and symbolized the Depart-
ment's confiicts. The Department's inability to resolve the
problems resulted in the conflicts being finessed to the Job
Agents. But the problems can be confronted only at the level
at which the most important of them occur: between the expec-
tations of the Legislature, those of RMA and now those of the
Department leaders. At that level, the conflict is betwen
state control of the Department and federal control; between

2 labor exchange model and a client development (HRD; model;
between the goal of economic self-sufficiency and the goal of
the largest possible number of placements; between a state
system of assessment and ESARS,

Whether or not the Job Agent concept is workable within
the ES system, indeed whether or not the concept will really
be tested with case service funds and a staff training program
awaits the resoluf:ion of conflicting state and federal man-
power policies.

While the configurations described in Section I of Chapter
Two represent only hypothetical or idealized Job Agents, they
provide a number of alternative models from which a Department
might choose in patterning the job of the Job Agent. All four
configurations conceivably could have a place. But choos ing
the appropriate combination would depend very much on the over-
all conception the Department had of its mission, i.e., on the
manpower policy guiding it.

With regard to goals for clients, the narrowest ccnception
that would permit retention of the Job Agent program would be
that the Department exists primarily to serve the goal of making
placements, yet within its operation serving the disadvantaged.
In that case, Job Agents would be restricted to activities
directly associcted with employment and would be directed to
serve clients who are not severely disadvantaged. The “Network
Manager" confiquration might be the most relevant to this
conception.

. The broadest conception of Department mission (with regard
to the client) might be that ultimate employment is a desir-
able goal but not the only legitimate goal and, perhaps, not
necessarily the most desirable goal for all clients. In this
case, tho Department would recognize the legitimacy of inter-
mediate goals that may promote the development of employability
but do not necessarily lead directly to it. Concomitantly, the
Department would have to accept the investment of time, the
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necessity for providing a wide variety of resources and the
strong possibility of failure (in terms of employment) with
the severely disadvantaged clients to whom it would extend

service. The "Client Advocate” or the "Resourc2s Manage:r"

might be the Job Agent configurations most relevant to that
conception.

If the Department included within its mission the making
of structural changes in the manpower system at large, implying
closer links with, responsiveness to and dependence on commun-
ities it serves and considerable political activism with em-
ployers and other organizations, the "Community Organizer"
would be the most desirable configuration for the Job Agent
stereotype. He would function as a link to the community,
as a monitor of the services now being provided, as the person
who identifies problem areas and mobilizes the Department and
groups in the community for action to ameliorate those problems.
If this conception were included in the Department's sense of
mission, it might imply much greater decentralization and de-
pendence on local groups -- like the Centers' Advisory Councils,
which did not impress us as generally having much influence
over the Centers.

All of the above conceptions are at least to some extent
foreign to ES tradition, the system's conception of itself,
the activities of its staff, its technology and its organi-
zation. To some extent, Employment Counselors and Community
Workers have engaged in activities which resemble those in
the Job Agent configurations, outlined above. However, the
system appears never to have fully committed itself to their
goals or fully supported their activities.

As things now stand, the system appears likely either to
absorb the Job Agents by transmuting them into the image of
traditional personnel doing traditional ES jobs, or to reject
the Job Agents and AB 1463 as alien and unacceptable. None of
the configurations or Job Agent models we have described is
likely to survive unless the Department changes rather sig-
nificantly. To provide room both for the very different
activities implied by the "quick" placement and client devel-
opment goals, the Department may have to adopt an alien notion
(for it) that it is possible for different groups of employees
to have different conceptions of what they are there to do.
The Department would have to be able to tolerate and support a
host of differences -- different styles, activities, procedures,
ways of supervision and evaluation and different groups of
personnel that serre different constituencies to which they
can feel loyal.

It also seems quite evident that the Department would have
to legitimize and provide incentives for pursuing a variety of
activities and goals which it now seems unable to accept.

That would necessitate developing an evaluation system to match
whatever conception(s) of the Job Agent it would come to accept
-~ and rejecting ESARS as the primary evaluation tool for Job
Agents.
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APPENDIX A

ASSEMBLY BILL 1463 (1968)
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Assembly Bill No. 14638

CHAPTER 1460

An act to amend Scctions 7100 and 12803 of, and to add
Section 115549 to, .the Government Code, to add Section
3097 to the Labor Code, and to amend Scetivns 301 and 313
of, and to add Scctions 301.5, 304, 327, and 328 to, and to
add Division 3 (commencing with Scolion 9000) to, tke
Unemployment Insurance Code, amd to amend Sections
18300, 18303, and 18305 of the Welfare and Institutions
Code, relating to job training and placement, and making
an appropriation thercfor. \

[Approved by Governur August 24, 1968. Filod with
Secretary of state August 26, 1508.)

The peopls of the State of California do enadt as follows:

SzoTion 1. Section 7100 of the Government Code is
amended to read:

7100. In implementation of Section 311 of Public Law 88-
462, known as the Economic Opportunity Act of 1964, the
Director of the Department of Human Resources Development
may contract with school distriets, housing authorities, health
agencies, and other appropriate local public and private non-
profit agencies for the procurement, or construction of housing
or shelter and to obtain services for migratory agricultural
workers in the fields of education and sanitation, and to obtain
day care services for the children of such workers.

Szo. 2. Section 301 of the Unemployment Insurance Code
is amended to read:

301. There is in the Human Relations Agency the Depart.
ment of Human Resources Development which succeeds to
and is vested with the duties, purposes, responsibilities, and
Jurisdiction heretofore exercised by the Department of Em-
ployment. The provisions of this division shall be administered
by an executive officer known as the Director of the Depart-
ment of Human Resources Development who suceeeds to and
is vested with the duties, purposes, responsibilities, and juris-
diction heretofore exercised by the Director of Employment.

Whenever the term ‘‘department’’ or ‘‘Department of Em-
ployment’’ occurs, it shall mean the Department of Human

- Resources Development and whenever the term *‘director’’ or

“Director of Employment’’ occurs, it shall mean the Director
of the Department of Human Resources Development,

Sec. 8. Section 301.5 is added to the Unemployment Insur-
ance Code, to read:

1~4754 Reprint 11/19/68
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301.5. The department succecds to and has all the duties,
powers, purposcs, responsibilities and jurisdiction vested in
the State Office of Economie Opportunity established in the
Governor’s office by executive order in September 1964, in the
State Service Center Program authorized by the 1966 Second
Extraordinary Session of the Legislature and established in
the Governor’s office by Exeeutive Order 66-11, July 1966, in
the Human Relations Agency with respect to the California
Commission on Aging under the provisions of Chapter 5 (com-
mencing with Section 18300) of Part 6 of Division 9 of the
Welfare and Institutions Code, and under the provisions of
Section 7100 of the Government Code.

S£o0. 4. Section 304 is added to the Unemployment Insur-
ance Code, to read:

. Whenever a reference to this division is made in this
article it shall also include Division 8 (commencing with Sec-
tion 9000).

Sec. 5. Section 313 of the Unemployment Insurance Code
is amended to read:

318. The work and functions of the department shall be
segregated and allotted according to their nature into divi-
sions. One division shall be designated the Appeals Division,
one shall be désignated the Division of Public Employment
Offices and Benefit Payments, one shall be designated the Di-
vision of Job Training and Development, and oxe sball be
designated the Division of Accounts and Tax Collections.
There shall be such cther divisions as the director may deter-
mine that the exigencies and nature of the work of the de-
partment require. Notwithstanding any other provision of this
section, the director, with the approval of the Secretary of the
Human Relations Agency, shall have the power, except for the
Division of Job Training and Development, to reorganize fune-
tions created within any of the divisions referred to in this
section or to reorganize in any other manuer such divisions or
to abolish any such divisions in such manner as is necessary to
effectuate the purposes of this division and Division 3 (com-
mencing with Section #X}) of this code.

SEc. 6. Section 327 is added to the Unemployment Insur-
ance Code, to read:

327. The director shall advise the Governor of his respon-
sibilities under United States Public Law 88-4562 known as
the Economic Opportunity Act of 1964,

Sxc. 7. Section 328 is added to the Unemployment Insur-
ance Code, to read:

328. The department shall:

l(a) Conduet and administer the California Migrant Mester
Plan.
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(b) Provide technical assistance -to local agencies which
operate community action programs of an antipov: nature.

(¢) Coordinate antipoverty efforts throughout the state,
to the extent permissible under federal law, to avoid duplica-
tiont,himprove delivery of services, and relate programs to one
another.

(d) Maintain lisison with the Federal Office of Economie
Opportunity, county and city commissions on ecomomic op-
portunity, citizens’ groups and all other governmental agen-
cies in economie opportunity programs.

(e) ect and assersble pertinent information and data
available from other agencies of the state and federal govern.
ments and disseminate information in the interest of economie
opportunity programs in the state by publication, sdvertise-
ment, conference, workshops, programs, lectures, and other
means. :

(f) Plan and evaluate long-range and short-range strategies
for overcoming poverty in the state.

£g) Mobilize public and private resources in support of
antipoverty programs.

(h) Encourage participition by residents of poor commu-
nities in the development and operation of community action
programs for their betterment.

(1) To the extent feasible, utilize the community action
agency in the community to be served in the recraitment of
personnel for the Division of Job Training and Development,

(J) Utiliee and employ, to the fullest extent possible, con-
sistent with efcient administration, persons from the econo-
ically dissdvantaged areas in carrying out the provisions of
Division 8 of this code.

' Sl:d 8. Section 11554.9 is added to the Government Code,
to read:

11554.9. An annusl sslary of twenty-four thousand five
hundred dollars ($24,500) shall be paid to the Director of
Humaxn Resources Development.
tom 9. Section 12808 of the Government Code ig amended

12803. The Human Relations Agency consists of the Office
of Atomic Energy Development and Kadiation Protection and
the following departments: Social Welfare ; Mental Hygiene;
Rehabilitation: Publie Health; Human Resources Develop-
menut; and Industrial Relations.

See. 10. Section 3097 is added to the Labor Code. to read:

3097. The Department of Industrial Relations, Division of
Apprenticeship Standards, shall provide services to the Depart-
ment of Human Resources Development, a3 requested by sad
contracted for, with that depurtment. Such federal funds
&8 are available to the Dopartment of Industrial Relations, Di-
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vision of Apprenticeship Standards, for the purposs of devel-
oping and maintaining apprenticeship and on-the-job training
for eligible persons described in Section 10500 of the
Unemployment Iusurance Code, shall be directed to the support
of the Department of Human Resources Development clients.
The Division of Apprenticeship Standards shall continue in
the Department of Industrial Relations but sball exert maxi-
mum effort to persuade sponsors of ita registered, nonfederally
funded, voluntary apprenticeship and on-the-job training pro-
grams to accept to the maximum possible extent the eligible
m:mdmxbed‘ in Section 10500 of the Unemployment

The Department of Human Resources Development may
request, within the limitations of’ the funds available to it for
this purpose, assignment of at least one Division of Appren-
ticeship Standards consultant fo each area designated by the
Director of the Department of Human Resources Development.
Such apprenticeship consultant services , when funded and re-
quested, shall be provided to the ares offices of the Department
of Human Resources Development.

Sgc. 11. Division 3 (commencing with Section 9000) is
added to the Unemployment Insurance Cods, to read:

DIVISION 8. HUMAN RESOURCES DEVELOPMENT

PART 1. HUMAN RESQURCES DEVELOPMENT
: ACT OF 1968

CeapTES 1. GENERAL PROVISIONS AND DEFINITIONS
Article 1. Genersl Provisions

9000. Thispartnhallbeknownandmaybeciuduthe
Human Resources Development Act of 1968, .

9001. The Legislature hereby finds and declares that it is
casential to the bealth and welfare of the people of this state
that sction be taken by the state and federal govarnments to
effectively and economically utilize gederal and state funds for
job trthnfms and placement services. To achieve this, it is neces-
sary that:

(s) Explicit priorities be established for the allocation of
these funds to ensure that they are first used to assist those in
greatest need for job training and placement services;

(b) Definitive goala be established for the total system of
job training gnd placement services to maximize the effective-
pess of the system in assisting individuals to find aud maintain
gainful, competitive employment ;
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(c¢) Efforts be made to enlist the full suppert of private in-
dustry in securing jobs for cnrollees of training programs, and
a closer, more integrated and coordinated effort be established .
with the federal government as well as state and local public
and private agencies involved in performing job training and
placement services; and

(d) New approsches involving improved services and
changes in traditional organigation siructures be used to assist
persons in economically disadvantaged areas.

It is hereby declared to be the intent of the Legislature
to concentrate and account for the fundc available for job
training and placement services in one state fund administered
by a state agency whose functions shall be subject to periodic
review by the Legislature and appropriate federal agencies,
and to which is assigned the responsibility for the eficient ad-
ministration of job training and placement services in this
state and the allocstion of these funds to the end that such
funds will be more effectively utilired and will be directed
primarily to those areas of the state with the largest concentrs-
tions of chronically unemployed persons,

It is the further intent of the Legislature (a) to maintain
policy control over all job training and placement programs
administered pursuant to this part to the maximum extent
feasible, consistent with effective program operations, (b) to
organizs existing job training and placement programs now
operating in the state into a coordinsted system designed to
remove employable persons from public dependency, and to
enlist the full support of private industry in securing jobs for
enrollees, (¢) to use funds for job training and placement serv-
ices in & flexible manner to provide needed services for indi-
viduals through contractual arrangements with public and
private agencies, (d) to provide a unified system for timely
delivery of improyved job training placement and related serv-
ices to eligible persons including individual case responsibility,
an outreach effort to seek out those persons who need but do not
apply for services, followup to insure that the needs of eligible
persons and their families are met, dissemination of informa-
tion and knowledge to residents of the economically disadvan.
taged area about available services, and lccation of services in
areas readily sccessible to those who need them, and (e) to in-
volve members of each community in identifying the needs to
be met and relating them to the services available in order to
reduce the isolation of the disadvantaged from their govern-
ment sad the community as a wnole and to improve their con-
fidence in government at all levels,

9002. Subject to the provisions of Sections 3600 and 9605,
the Secretary of the Human Relations Ageney shall coordinate
all job training placement, and related programs, conducted
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by state agencies, with the federal government and ensure that
there is no duplication of such programs among state agencies
and that all agreements, contracts, plans or programs conform
to the provisions of this part. Any plan proposed to be sub-
nitted by any such agency to the federal government in rela-
tion to & job training, placement, or related program, shall first
be submitted to the Secretary of the Human Relations Agency
for his review. The Human Relations Agency may require
state departments to contract with it for services to carry out
the provisions of this part.

Article 2. Definitions

9100. Unleas the context otherwise ires, the dafinitions
in this article govern the construction of this part.

9101. “‘Department’”’ means the Department of Human
Resources Development.

9102. ‘‘Director’’ means the Director of the Department of
Human Resources Development. :
De?ecl)g' “Iiiviﬁun" means Division of Job Training and

pmen

9104, “‘Chief of the division’' means Chief of the Division
“9‘13% S S o Developman‘:m umerated in
: . “‘State agency’’ means agencies en
chmq%tgeﬁw theJ%b'l‘rdningmdDewlo t
: means PIan

Services Advisory Board.

9107. “‘Job training and placement services’” or ‘‘job
training and placement programs’’ means any job trsining,
placement, or related services sdministered or supervised by
the division or provided under contract with the department,
directly calonlated to increase employability or improve the
employment of the individual. '

9108. ‘‘Unemployed person’’ means s persen who lacks &
bons fide employment, suifers cconomic deprivation because of
lack of employment, and is employable or capshble of being
made employable through the services available under this

pars. .

9109. ‘‘Underemployed person’’ means s person who has
a bona fide employmeant but whose employment, be it.fnll e,
or part time, or intermittent, is insufScient to provide an in-
come adeqguate to avoid economic deprivation. .

9110. “‘Economic deprivation’ means annual income in-
sufiicient to enable the family or individual to meet the follow-
ing standard, as determinsd by the director:

Cost of the Low Cost Food Plan of the United States De-
partment of Agrisulture for the Westarn Region of the United

1ie6
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States, as set forth by ~uch departm:nt, adjusted for family
size, multiplied by three.

9111, ‘‘Economically disadvantaged area’’ means an area
composed of contiguous census tracts within urbanized areas,
as defined by the 1960 census, wherein 20 percent of the fami-
lies report annual income less than three thousand dollars
(43,000) aocording to the 1960 ccnsus, or comparable areas
which because of technical factors cannot be isolated by census
tracts or be isolated as & ‘‘contiguous’’ census tract. Such
areas shall have a population of not less than 25,000. The defle
nition set forth in this section and Section 9110 shall be re-
viewed periodically, and the director ahall recommend neces-

changes to the Legisluture and the Governor.

9112. ‘‘Eligible person'’ mesns an unemployed person or
underemployed person who meets the qualifications set forth
in Seation 10500.

9118. “‘Fund’’ means the Manpower Development Fund.

Cuarrxz 2. DivisioN or JoB8 TRAINING AND
MENT

Article 1. Administration

9500. There is in the Department of Human Resources
Development the Division of Job Training and Development
which shall administer all job trsining and placement pro-
grams and services for eligible persons as defined in this part.

9501. The division shall be administered by the director
through the chief of the division, who shall be & deputy direc-
tor of the department. The chief of the division shall be ap-
pointed by the Governor, subject to the approval of the Senate,
and shall hold office at the pleasure of the Governor. Two addi-
tional deputy directors shall be appointed by the Governor
and shall hold office at the pleasure of the Governor.

9502. For purposes of administration, the director may
eatablish such offices as are appropriate for the administration
of this part. Offices administering programs under this part
ahall be established to the fullest extent possible in ecomom-
ically dissdvantaged areas.

_ Article 2. Powars and Duties

8600. (a) The department shall represent the state in deal-
ing with the federal government regarding the kinds and qual-
ity of job training, plscement and related programs contzined
in the statewide plan described in subdivision (b), which are
administered by or in the State of California pursuant to this

4
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(b) The department aliall develop a statewide plan and area
plans to coordinate all programs pursuant to this part and
shall present such plans aonually to the Jegislature. Such
plans shall include, but not be limited to, the review required
in Scetion 9604,

(¢) The chief of the division is hereby designated as the
Chairman'of the Cooperative Area Manpower Planning Sys-
tem. The department shall utilize the Cooperative Ares Man-
power Planning System in developing its statewide and ares
plans. All state and local participants in the system shall co-
operate to provide the information required for the statewide
and area plans and in the implementation of those plans. All
state and local participants shall give notice to the department
of any proposed change in the plan or plans.

9601, The depurtment may enter into any contractual
agreements with public agencies, community action agencies,
private organizations and individuals which are necessary to
carry out the purposes of this part. Priority in contracts for
services to carry out the provisions of this part shall be given
to community action agencies, if the director determines that
the agency can effectively provide such services.

9602. The director shall designate economically disadvan.
taged areas. These areas shall be priority arcas for services
provided under this part. To the fullest extent possible, offices
shall be established within the boundaries of the disadvantaged
arens desipnated by the direetor.

9603. The direotor shall employ necessary personael includ-
ing a staff of job agents, who shull be supervised by the chief of
the division, sufficient to provide direct services to all persons
enrolled in the job training and placement program in each
economically disadvantaged arca. Consistent with the require-
ments of civil service, the director shall give priority to the
selection of job agenmis in accordance with Section 9605,

9604. The department shall cstablish and provide to the
chief of the division an administrative information and eval-
uation review which shall provide complete files on all persons
served under this part including, but not limited to, the fol-
lowing information:

(8} The number and characteristics of persons served ;

(b) The services received by all persons served ;

(c¢) The smount of funds expended on each person;

(d) The results of services in each case;

(e} Performance records of each job apent employed in
each office, consisting of information on the number of training
and employment plans successfully completed by the job agent
each year;

(f) The availability of jobs for eligible persons served by
each office;

1i8
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(g) Information about the kinds and qualities of jobe
created q?lder provisions of this part, including salaries and
wages ;

h) Informa‘ion on the number of trainees in the program
ond the number of jobs estimated to be available in the area
served by each office ;

{i) An evaluation of the performance of job training and
placement programs under contract with the department;

(j) A yearly analysis of the characteristics of the unem-
ployed and underemployed persons in each economically dis-
advantaged area. The depurtment shall utilize United States
Bureau of Labor Statistics special surveys of subemployment
in urban centers whenever available,

The depsrtment shall, to the extent feasible, utilize in-
formation compiled by other departments within the Human
Relations Agency.

9605. The department shall:

(a) Be the sole state agency to approve and coordinate
publicly funded job training and placement programs for
eligible persons with private employers. The department shall
approve programs administered by the division only if con-
sistent with the plans developed under Section 9600 and otber
provisions of this part;

(b) Appoint an advisory committee of represeatatives of
employers and employer organizations to enlist the advice and
support of private industry in developing a statev..de system
for making jobs available to job trainees following succesaful
completion of job training and placement programs;

(¢) Develop controls to insure that job training and place-
ment programs of the division meet existing labor market needs
as viewed by employers. The department shall study training
and personnecl selection methods used successfully by private
industry ;

(d) Encourage placement of the eligible persons in public
employment with the assistance of an advisory group repre-
senting state and local officials and representatives of eco.
nomically disadvantaged sreas appointed by the department;

(e} Evaluate the need for specific new public employment
opportunities;

(f) Determine the kinds and quality of job training and
placement programs necessary to provide placewment in publie
employment for eligible persons and develop means to realign
Job tasks to develop greater employment opportunit.es for
eligible persons;

(g) Cooperate with the State Personnel Board and local
personnel officials to eliminate unmpecessary barriers to the
placement of eligible persons in public employment and fo
carry out the purposes of this part.
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The State Personnel Board and other atate and local sgen.
:li:l shall eoop:tn&. to the maximum extent feasible to achieve

6 purposes is part. .

9608. The direstor may enter into contracts for publis and
private job trdining and placement as may be re-
quired, and shall maintain quarterly projections of manpower
needs in the public and private sector in each area.

9607. The ‘division shall include the fanctions of the de.
partment pursuant to the Federal Manpower Development and
Training Ast. ‘

9608. Such a8 determined by the director, trans-
ferred to the department under this part may fanction, in
whole or in part, as job :fent& ' )

9609. The employees of the department shall be subject to
the State Civil Service Act, except for exempt appointess.
Members of the California Commission on Aging officers
and employees of the State Office of Economic Opportunity
shall continue to be appointed by the Governor.

Artiole 3. Job Agents

9700. Job ta shall be sclected for their ability to under
stand and work with persons to be served in the

program
pursuant to Section 9708, their educational background and

other fasctors, including, but not limited to, military experi-
ence, related work emmd vocational training,

9701. The State Board shall prepare special ax-
sminations for job agents in accordance with criteria estab-
lished pursuant to Section 9700. The-director shall cooperate
in the development of such examinations and shall utilize the
probationary period to insure that these selection criteris are

intained. At such times as job performance standards have
been developed and performance measurement is feasible, the
director shall recomamend to the State Personnel Board the
establishment of a farm of compensation for job agents pur
suant to the provisions of Seotion 18852 of Government
Code. Such form of compensation shall be based primarily on
CE Eatuing s Smploymastt gouls by chgibs persons

and employment persons.

9702. The chief of the division shall conduct training pro-
grams for job sgents and shall provide job agents with any
informatior necessary to carry out the provisions of this pert.
Such programs shall be developed in consultation with the

9703. The job agent shall provide each eligible person with
such job training, placement and related services pecessary to
Ifiilm‘plonbilityonmindividmliudwbymdth
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a) The development of & training and emplo t plan for

e e ot s s

uring public and private agencies an .

mﬂﬁwmmmmmwwm
person;

(s) A continuing Teview and evaluation of each individual's
progreas up to and including placement and retention in em-
pla(mnd) At for ct'lul:tls nm?tiill; ntervals to be do

postemployment followup at intervals to ter
mined by the chief of the division;

(e) Amistance in overcoming obatscles which threaten to
deter the progress’of the eligible person through the various

9$OL The training and employment plan for each eligible
pernonmignadtoajobmnnhallbeeonﬁdoredmwmb
eompleted when the goal specified in the eligible person’s plan
bas achieved or after 18 months of continuous employ-
ment. The goal in each plan shall be related to the employ-
ment potential of the eligible person served. -

CuaPTER 3. JOB TRAINING AND DEVELOPMENT
Skavioxs ApvisoRY Boasd

Article 1. Organization

10000. There is hereby created in the Department of
Human Resources Development the Job Training end Devel-
opment Services Advisory Board.

10001. The board shall consist of the following members:

(a) Eleven members appointed by the Governor with the
advice and consent of the Senate. One member sball be a publie
member, one member shall be from the field of labor, one mem-
ber ahall be from the fleld of higher education, one member
aball be from the business community, one membesr shall be
from the agricultural community, one member from the feld
of apprentic:zhip training, one mewber from the field of publie
vocational education, one member from the field of private
vocational education, and three members shall be persons re-
aiding in economically disadvantaged areas and who have dem-
onstrated leadership in providing for the needs and interests
of the economically deprived.

(b) Four members appointed by the Legisiature. One mem-
ber ahall be & public member, one member shall be from the
fleld of labor, dne member shall be from the fleld of higher
edue.ation, and one member shall be from the business com-
munity, two to be appointed by the Spesker of the Assembly
and two by the Senate Rules Committee.

141
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(¢) The Committee on Rules of the Senate ahall appoint one
Member of the Senate and the Speaker of the Assembly shall
appoint one Member of the . The Member of the Sen-
ate and the Member of the Assembly 0 appointed shall meet
with the board and participate in its activities to the extent
that such participation is not incotapatible with their positions
88 Members of the Legislature. For the purposes of this part,
the Members of the Legislature shall constitute a joint interim
legislative committee on the subject of this part and as such
shall have the powers and duties imposed upon such a cowm-
mittes by the Joint Rules of the Senate and Assembly.

(d) One member appointed by the State Board of Educa-
tion.

(¢) The chief of the division shall serve as & member of the

th1()002.l Th«:t ag)point.ive members of the board shall serve st
¢ pleasure eir reapective appointing powers.

10003, The members of the board shall serve without com-
pensstion, except that esch member shall be paid a per diem
allowance of twenty-five dollars ($25) for each day’s attend-
snce at a meeting of the board, not to exceed six days in any
month. The members of the board shall also recaive their sotaal
and Decessary traveling expenses incurred in the course of
their duties. :

1000¢4. The Governor shall select the board s chairman from
among its nonlegislative members.

Article 2. Powers of the Board

10100. The members of the board shall meet at least aix
times annually at times determined by resclution of the board,
except that special meetings may be called by the chairman.

10101. Ten members of the board shall constitute & quorum
for the performance of any duty or exercise of any power of
the board.

. 10102 Allmeeﬁng:lftheboudlhanbeépenandpuhﬁc.

10103. The board :

(a) Study the statewide problems of job training and place-
ment and submit annual reports to the director, the Goverror
and the Legislature, with suggestions and recommendations
for administrative, executive, and legislative action.

(b) Advise the director on all matters referred by him to
the board for recommendation.

(¢) Review progress reports on the program, which shall
be presented to the Governor at least oncs svery four months.

122
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CEAPTER 4. PaoaraMs
Article 1. Eligibility

10500. Money appropriated from the Munpower Devulop-
ment Fund shall be alloeated as follows:

(2) Job training and placement funds and services allo-
cable from state and federal sources pursuant to the pro-
visions of Title IV of the Social Security Act relating to work
incentive programs (Public Law 90-248) shall be allocated
for public assistance recipients and potential public assistance
recipients in & manner consistent with the provisions of that
act.

(b) To the extent permissible under federal law, the depart-
ment shall, in conjunction with and approval of the board, pre-
})ere and periodically review a plan which will allocate at
east 75 percent of the remaining job training and plscement
funds and services to serve 2ligible persons in_economically -
disadvantaged areas in such a way as to prevent discrimination
by serving persons whose minority group characteristics coin-
cide to the fullest extent possible with the minority gx;:g
ehmcterintie;i:fdthe unemployed and underemployed in
economically vantaged area.

Money in the Manpower Development Fund shall be allo-
cated according to the following priorities:

(1) Unemployed heads of households;

(2) Underemployed heads of households;

(3) Other unemployed and underemployed persons.

(¢) Remaining job training acd placement funds and serv-
ices shall be used to serve other persons.

(d) Veterans shall be accorded priority pursuant to federal

law.
CaarPrer 5. Fiscan Provisions
Article 1. Manpower Development Fund

11000. There is in the State Treasury a Manpower Develop-
ment Fund.

11001. Except as provided in Section 11004, al. federal
funds heretofore or hereafter paid or granted to thc state or
any state agency pursuant to any agreement, contract. plan
or program authorized under sny federal law enumerated in
Sections 11002, 11005 and 11006 and all state fimds enu-
merated in Section 11003 shall be deposited in the fund.

11002. Except as provided in Section 11004, funds paid or
granted to the state or any state ageney or shared with the
state or any state agency pursuant to any agreement, contract,
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plan or program authorized under the following federal laws

( )beid:nponted iDneth:ifund: d Training * 962,

& power Development an ining Aot of 1 (7]
amended (P.L. 87-415, 87-729, 88-214, 89-15, 89-792, 89-784),
exoept those funds coutracted dy the United States Depart-
ment Of'hboruh: fox;l the thgurpoge‘ of O;Ievulopinc and main fmninc’
apprenticeship and o on-the-job training programs for per-
sons eligibls under that act. ’

(b) Work incentive programs under Public Law 90-248.

(¢) Any other funds made availahle under federal law for-
ths purposes of this part.

+  Funds made available by the federal government under
of the acts described in this section for migrant workers
be used to provide services for such persons.

11003, Notwithstanding any other provision of law and
the Bullowing shate. o oo fon tho. E-lowig purposss sl

state laws or for Wing purposss
be deposited 1n the fund:

(a) Adult basic education benefits under Section 18601 of
the Education Code; ]

(b) Funds appropriated for the support of state service
centers;
~ (e) Any other funds made available under state law for the
purposes of this part. ) . ,

11004 Any funds enumerated in Sections 11002 and 11008
which the director determines are pecessary to provide job
training or placement services for individuals enrolled prior to
the effective aute of this part under any sgreement, confract,
plan or program in effect prior to such date shall not be de-
posited in the fund.

11005. Funds for job training and placement programs
administered by the Federal Office of Economic Opportunity
and made available to the state or any state agency shall be
deposited in the fund in sccordance with Sections 115, 213, 231,
%é"f and 635 of the Federsl Economic Opportunity Act of
11006. Funds for job training and placement programs
made available to the state or sny state agency under the pro-
visions of the Vocational Rehabilitation Act as amended by the
ensctment of the House of Representatives Bill No. 16819 of
the 90th Congress shall be deposited in the fund.

11007. The director shall make every effort to sceure to the
fullest extent possible federal funds available for particips-
tion under this part and shall provide that effective and com-
prehensive placement and manpower information services are
made available to eligible persons, both youth and adults, who
are served by the division, using funds available to the depart-
ment under Title IX of the Social Security Aect, in accordance
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with a plan of service developed by the division and approved
by the director and the United States Department of Labor as
required by federal law and regulations. .

11008. The Secretary of the Human Relations Agency, in
the same manner and subject to the same conditions as other
stats agencies, shall submit & program budget annually to the
Department of Finance, including not only expenditures pro-
posed to be made under this but also expenditures pro-
posed to be made under any related program or by any other
state agency, designeC to provide services incidental to the
job training and placement functions to which this part re-
lates. The Human Relations Agency may require state depart-
ments to contract with it for services to carry out the provi-
sions of this part.

Notwithstanding anyv other provision of law, authorized serv-
ices to eligible persoas, as defined in this part, provided by
all state agencies, invluding, but not Limited to, the Depart-
ments of Kdueation, Industrial Relations, Rehabilitation and
Social Welfare shall, to the fullest extent permitted by fed-
eral law, by contract or otherwise, be made available upop
request of the director, and the approval of the Secretary
of the Human Relations Agency, to the department for serv-
ices to eligible persons.

To the extent feasible, the department shall utilize service
centers authorized by the 1966 Second Extraordinary Session
of the Legislature and established in the Governor’s office by
Executive Order 66-11 July 1966, to carry out the purposes
of this ast. _

11009. All money in the Ma..power Development Fund is
bereby continuously appropriated for the purposes of this part,
as follows:

(1) To the department; and

(2) For the purposes of Section 11006 of the Government
Code, to the Human Relations Agency and the several agencies
contained therein, and to the Department of Education.

11010. For accounting and recordkeeping purposes, the
Manpower Development Fund shall be deemed to be & smgl:
special fund. Separats sccounts shall be maintained within
fund for each source of funds received.

Skc. 12. Section 18300 of the Welfare and Institutions
Code is amended to resd:

18300. There is in the Department of Human Resources
Development, to advise the Governor on the needs and prob-
lems of the senior citizens of California, the Californias Com-
mission on Aging. The commission shall be composed of eight
persons appointed by the Governor, subject to confirmation by
the Senate, and selected on the basis of their demonstrated
interest in the bealth, welfare, and bappiness and the main-
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taining of adequate living standards for scnior cititems in
this state. The commission shall be advisory in character and
shall not be delegated any administrative authority or re-
sponsibility beyond what is stated in this chopter. The Gover-
nor shall designate the chairman and vice chairman of the
commission and commission members shall serve at the pleas-
ure of the Governor. Commission members shall serve without
compensation, but shall be reimbursed for any actual and
necessary expenses incurred in connection with the perform-
ance of their duties under this chapter,

Skc. 13, Section 18308 of the Welfare and Institutions
Code is am:nded to read:

18803. The commission shall prepsre and render annuslly
& written report of its activities and its reccmmendations to
the Governor, through the Director of the Department of Hu-
man Resources Development, for improvements and additions
to the existing efforts of state government on behalf of the
senior citizens of California and to the ways the State of Cali-
fornia could encourage and promote programs and services by
local communities on behalf of their senior citizens.

Sgo. 14. Section 18305 of the Welfare and Institutions
Code is amended to read:

18305. The commissior, with the approval of the Depart-
ment of Human Resources Development, may be designated as
the state agency for supervision of all programs of the federal
government relating to the aging which are not the specific
responsibility of anothe: state department under the provi-
sions of federal law or which have not been specifically en-
trusted to ancther state department by the Legislature. .

SEc. 15. Except as otherwise provided in this section, this
act shall become operative at such time as is recommended
by the Director of the Department of Human Resources De-
velopment, and spproved by the Secretary of the Human Re-
lations Agency and the Department of Finance, but not later
than January 1, 1970. On the effective date of the tranafer of
a function, the funds incident to such function shall be trans.

‘ferred to the department.

The appointment of the Director of the Department of Hu-
man Resources Development may be made on or after the
effective date of this act and he shall assame such administrg-
tive functions and be vested with such powers provided for in
this act as are necessary to carry out the provisions of this sec-
tion. The director, immediately after his appointment, sh.an
appoint such assistan.s ss are necessary to plan and provide
for the orderly assumption of thoss functions traniferred to
the department. _ .

The director shall recommend that the act become operative
when he has made all arrangements necessary to assure the
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effectuation of the transfer of programs and funds under the
act in an orderly manner and with no disruption of functions
and upon determining that sufficient funds and personnel for
proper administration are available for implementation of the
aot,

Sxo. 16. If any provision of this act or the application
thereof to any person or circumstances is held invalid, such
invalidity shall not affect other provisions or applications of
the act which can be given effect without the invalid provision
or application, and to this end the provisions of this sct are
severable.

Sko. 17. There shall be transferred to the Department of
Human Resources Development all perions employed in any
agency in exercising the powers of such agency which are
“transferred to the department by this act. Any person in the
state civil service so transferred shall retsin his respective
poaition and status subject to the State Civil Service Aot and
other applicable provisions of law.

Sec. 18. Upon receipt of a formal ruling from the Secre-
tary of Labor, or the Secretary of Health, Education, and Wel-
fare or the head of any federal agency that any provision of
this act cannot be given effect without cansing the state’s plan
to be out of conformity with federal requirements or would
result in decertification of provisions of the California Unem-
ployment Insurance Code, and notification of intention to with-
draw federal funds from the state, such provision shall become
inoperative to the extent that it is not in conformity with fed-
eral requirements. The inoperative period of such provision
shall not exceed 15 months from the date of the receipt of the
formal ruling. The Director of the Human Resources Develop-
ment Department, within the scope and consistent with the
remaining provisions of this act shall, by rule ard regulation,
take the minimum action necessary to carry out the purposea
of the remaining provisions of this act in con‘ormity with
federal requirements and to assure a continuation of such fed-
cral funds. The director shall adopt such rules and regulations
only after holding a public hearing at which time federal
officials shall be requested to document specific conformity, de-
certification or withdrawal of funds issues upon which the
formal ruling or notification of the secretary or other federal
official was based.

The director shall file with the Governor, the Seeretary of
State, the Seeretary of the Scnate and the Chief Clerk of the
Assembly a statement of findings and conelusions develcped at
;he hearing accompanied by a statement of his rules and regu-
ations.

2—ch 1460
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Unless otherwise provided by law, such rules and regulations
made pursuant to the provisions of this section, sball be effec-
tive for a period not to exceed 15 months from the date of such
rules and regulations.

Sec. 19. Upon the reseipt of notice from the Secretary of
hborthstmproviﬁnnotthil':toxmoth given effect with-
out violating a provision or provisions of any contract with the
Secretary of Laboy, that provision shall become inoperative
until January 1, 1870, to the extent it violates a provision or
provisions of any contrast with the Secretary of Labar.

Sxc. 20. The Manpower Development Fund created by
this act is the same fund as that fund in Assembly Bill No. 210
of the 1968 Session.

Sxc. 21. In the event of any conflict between the provi.
sions of this act and the provisions of the Governor’s plan for
the reorganization of the executive branch of California state
government submitted to the 1968 Regular Session of the Leg-
islature, the provisions of this act shall contral.

Ssc. 22. This act shall not take effect unless Aseembly
Bill No. 109 is also enscted by the Legislature at its 1968
Regular Session.

L475¢ 11A9/8 00
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APPENDIX B
PASSAGE OF ASSEMBLY BILL 1463 OF 1968

A. Introduction and Summary

In 1968, the California Legislature passed Assembly Bill
1463, which established the California Department of Human
Resources Development and the position of Job Agent within the
Department. This study focuses on the Job Agent.

AB 1463, as far as we can ascertain, represented the most
sweeping state legislative initiative in the joint Federal-State
Employment Service since the service was established in the
1930's. Even though the bill had far reaching effects on the
Employment Service in California, no report was presented stating
the legislative intent in passing AB 1463. Partly because there
was little record of its passage other than the bill itself,
there has been confusion about the bill's objectives. This
appendix, based on the somewhat fragmentary records, describes
the passage of AB 1463 and the general intentions of its sponsors.

This appendix describes the formation of the bipartisan
coalition which was essential to the passage of the bill. It
then describes the sponsors' original intentions and, in response
to U.S. Department of Labor opposition, the conversion of the
bill from one which would have established a new manpower training
and placement department to serve the disadvantaged separate from
the Employment Service to one which required the reorientation
of the Employment Service in C=lifornia to give priority service
to the disadvantaged.

B. The Bipartisan Coalition

On April 25, 1968, the Democratic and Republican leaders
in the California Assembly joined Lieutenant Governor Robert Finch,
Chairman of the state's Job Training and Placement Council and
Assemblyman Leon D. Ralph, Chairman of a newly created Assembly
Subcommittee on Urban Problems, at a joint press conference in
the State Capitol to announce the unveiling of a "broad-scale
revision and revitalization of California’'s job development and
placement programs.“* On the same day Governor Ronald Reagan
issued a press release announcing his support of the program.

*News release from the office of Assembly Speaker Jesse M. Unruh
and Assembly Minority Leader Robert Monagan, April 25, 1968.
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The legislative program announced at the joint press
conference consisted of six Assembly bills which came to be
known as the "Bipartisan Job Package." The major bills in the
package were Assembly Bill 1463, principally authored by
Assembly Speaker Jesse M. Unruh (D-Inglewood), which proposed
to create a new Department of Human Resources Development in
state government, and AB 109 by Assemblyman William Campbell
(R-Hacienda Heights), which proposed to create regional California
Job Development (CAL-JOB) Corporations to facilitate development
of minority small business opportunities in urban poverty areas.¥

1. Elements of the Coalition

The bipartisan legislative program represented a rare and
powerful coalition of political leaders which developed during
March and April of 1968 out of four essentially independent study .
and design efforts in the manpower field.¥¥

The most visible manpower group was the California Job
Training and Placement Council chaired by the then Lieutenant
Governor Robert Finch. The Council was organized in early 1967
by the Governor and then established in state law during the
1967 Session as a two-year study and program development activity
which would have specific proposals ready for the 1969 legislative
session, *¥&#*

In February 1968, the Council issued a compendious interim
report reviewing all California's manpower training programs.***%

*The other bills in the package were designed to create job oppor-
tunities by making management assistance available for economic
development in poor communities (AB 104 - Unruh), provide tax
incentives for businesses to hire the disadvantaged (AB 1966 -
Veneman), encourage banks to loan funds for ghetto economic
development by placing surplus state funds in participating banks
(AB 1777 - Monagan) and tighten up laws against discrimination
in the apprenticeship programs (AB 1464 - Ralph).

**Building the bipartisan coalition in the 1968 Session was a political
feat. There was built-in conflict during that session for many
reasons, the most important being that 1968 was an election year.

In the first three months of the year, before the bipartisan coalition
was formed, there had been divisive partisan conflict over financing
of Medi-cal, welfare, Crippled Children's Services, public education,
tax withholding and several other lesser issues.

***The California Job Training and Placement Council as established by
Chapter 1105 of the Statutes of 1967 (SB 374, Burgener, R-La Mesa).

****¥California Job Training and Placement Council, Interim Report to
the Governor and the Legislature, Sacramento, February 1968.
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The interim report recommended two bills for immediate enactment
(AB 210, Chappie, R-Cool, which set up the Work Incentive (WIN)
Program and Assemblyman Campbell's AB 109, the CAL-JOB bill,
neither of which had been developed by the Council) and several
administrative proposals and issues for further study.*

A team in the Assemkly Office of Research consisting at
times of up to six professional staff, plus the Consultant to the
Assembly Labor Committee and Michael Manley, Special Assistant to
the Speaker for legislation, was the other large manpower study
group. The team, headed by Robert Singleton, a consultant hired
especially for the project because of his extensive background
in manpower and economics, prepared proposals for the Speaker for
the 1968 Session.

While the Job Training and Placement Council was anticipating
another year's work to develop a “"coordinated job training and
placement system," Speaker Unruh, in a Detroit speech, announced
legislation to establish a new division within the Department of
Employment to be the single agency responsible for coordinating
all job training and placement programs and to provide an unemployed
person with any kind of employment services he might need.‘#*

A key feature in the Unruh proposals was a new kind of
government employee to be known as a "Job Agent." The work of
the Job Agent would be:

® . . . defined by the needs of the people he
serves, not by some civil service directive.
This would be the job agent who would be given
the responsibility of developing a job plan
for the individual enrollee, contracting for
the necessary services, and seeing to it that
the plan actually leads to a job. This approach,
depending as it does upon individual initiative
and responsibility, would provide a personal

*Ibidc, pp. 1-202 and .1:-2.3.

**Jesse M. Unruh, "A New State Role in Providing Jobs," a speech pre-
sented to a "“Conference on the State: A Current Appraisal and a
Forward Look," Detroit, Michigan, Maxch 21, 1968. The desire to
assert or reassert state leadership in public policy fields dominated
by the federal government was one of the tenets of Unruh's ten year
program to build up the California Assembly's professional staff
capability. His Detroit speech makes clear that Unruh saw his man-
power proposals as an excellent example of such an initiative. The
speech also indicates that he was well aware that the initiative
would require federal government approval since most of the funds
involved were federal. The fact that his proposals were also a purely
legislative initiative in an area previously dominated in California
by the executive branch of government made them additionally attractive
and satisfied one of the other tenets of the Assembly staff system:
the Legislature shkhould be independent of the executive branch and be
able to develop its own solutions ti&g%?lic problems.
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quality that is so sadly lacking in most govern-
ment programs for the disadvantaged.¥

Another manpower activity in the Legislature was the work by
the Minority Consultants on job creation proposals for the Assembly
Republican leadership. The Republican group, in addition to
preparing AB 109, the CAL-JOB Corporation bill, had developed
AB 1966 (Veneman, R-Stanislaus) to provide tax incentives for
businesses to hire the disadvantaged and AB 1777 (Monagan, R-~Tracy)
to encourage participation in the CAL-JOB program by placing surplus
state funds in participating banks.

The final group working on manpower proposals was the Reagan
Administration itself. In his January “State of the State" message,
the Governor said that he would ask for establishment of a Depart-
ment of Human Resources Development to stimulate job training and
retraining. The Governor said the new department would cooperate
with and continue the work of the Job Training and Placement Council
when the Council's term expired in December 1968.

The Governor's Department of Human Resources Development
proposal had been developed by Health and Welfare Administrator
Spencer Williams and hi: staff.** As proposed in the "State of
the State" message and the Reorganization Plan No. 1l of 1968,
the new organization would consist of the State Service Center
Program consisting of seven multi-service centers and the State
Advisory Commission on Indian Affairs, both then attached to
the Governor's 0Office, and the California Commission on Aging,
then attached to the Health and Welfare Agency. The new depart-
ment would require no additional expenditures and no substantive
program developments were proposed.¥¥¥

*Ibid- . p- I-go

**The Health and Welfare Agency was the predecessor "superagency"” to
the Human Relations Agency which was established by Executive Reorgari-
zation in 1968. The Health and Welfare Agency was also continuing work
on Project FOCUS (Fresno Organlzatlon for Coordination of Urban Services)
an experimental manpower prOjeCt in Fresno. After the passage of AB 1463
three Job Agents were hired as a pilot effort in Project FOCUS.

***Ronald Reagan, Governor, Reorganization of the Executive Branch of
California State Government: Reorganization Plan No. 1 of 1968,
February 1, 1968, pp. 37-40. The proposed IRD department did not
include the State Office of Economic Opportunity, then also attached
to the Governor's Office, although the Reorganization Plan noted that
state OEO's activities were aimed at poverty prevention and reduction
and would be "closely coordinated with the work of the Department of
Human Resources Development”" (p. 52).

The Reorganization Plan stated no connection at all between the proposed
Department of Human Resources Development and the existing Department of
Employment although the plan noted that the Department of Employment
"has a special interest in the disadvantaged citizens and its federally
funded training programs are specifically directed to the training and

©  job placement of individuals from poverty areas" (p. 36).
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The new department as proposed by the Reagan Administration
would have "legitimized" the Service Center Program, as one
participant-observer has commented, by giving it permanent depart-
mental status. It would also have moved the Serwvice Center Program
away from its politically awkward tie to the Governor's Offica.

2. Putting the Coalition Together

Speaker Unruh's Detroit speech on March 21 caught the
Republicans in the Assembly and in the executive branch by surprise
and caused them some dismay. The Speaker was moving into an area
carefully cultivated by the Lieutenant Governor and was proposing
legislation without consultation with and consideration for the
work of the Job Training and Placement Council and the operating
agencies involved in manpower.* The fact that the Speaker was
proposing to place the whole manpower effort, including the Service
Center Program, in the Department of Employment created apprehensions
that the program would be swallowed up by the Employment Service.¥#*
The Department of Employment, which had about 150 staff assigned
to the Service Centers, was viewed by the leaders of the Service
Center Program as the arch foe of that program.

The Speaker's entry into the manpower field also raised fears
that the other legislative manpower efforts, especially AB 210 (WIN)
and AB 109 (CAL-JOB), might be killed in what was already an extremely
partisan legislative session.

According to Albert Lipson, then the Chief Consultant of
the Assembly Minority Consultants, the Republicans decided that
if anything substantial was going to be done during the session,
there would have to be an accommodation and bipartisan approach.
The Speaker and his staff were approached by the Assembly Republican
leaders and staff and a meeting was held which resulted in an
agreement on a bipartisan legislative program. That agreement was
then extended to include Lt. Governor Finch and, subsequently,
Spencer Williams of the Health and Welfare Agency. Williams and
his staff became very interested in a more ambitious program than
that contained in the Governor's Reorganization Plan.

*Lt. Governor Finch issued a press statement pcinting out to Speaker
Unruh that the Council was well on its way tc making the "manpower
training and placement programs more responsive to the special needs
of the hardcore unemployed” and reminding him that "the Legislature
took action last year to do the job he proposes"” by establishing the
Council. Fortunately for the subsequent coalition, the statement
received little press coverade.

**¥Developments since passage of AB 1463 confirm that this was a well-
founded fear. The general social service orientation of the intake
units of the Service Centers has been almost eliminated in favor
of an exclusive manpower orientation.

134
133




The essence of the agreement was that the Speaker would be
the lead author on a bill creating a wholly new Department of
Human Resources Development and the Assembly Republicans would
gain Democratic support for the CAL-JOB program and the other
related job creation bills.* Also meeting Republican wishes,
there would be provisions in the HRD bill for contracts with
private enterprises to provide manpower services.

According to Albert Lipson, gaining the Governor's support
was of critical importance; to move without his endorsement would
have made the ambitious effort much more difficult and likely
impossible given the level of opposition which subsequently
developed against the bill.

Several contacts were made by the Republicans with the
Governor's Office and some of the key cabinet members. Spencer
Williams agreed to prepare the cabinet memorandum proposing that
the Governor enter the coalition. The cabinet memorandum implies
that Speaker Unruh was agreeing to what was simply a more ambitious
form of the Administration's HRD proposal.** The memo also suggests
that a Health and Welfare Agency skeleton bill would be the vehicle.
The Governor agreed to the bipartisan HRD program and issued his
press release on the day of the Unruh-Monagan-Finch-Ralph news
conference.

C. The Manpower Problems As Viewed By The Sponsors of AB 1463

The fundamental manpower problem as seen by the sponsors of
AB 1463 was that in 1968 with California‘'s unemployment rate
relatively low at 4.6% and the national rate at about 4%, the

*According to Mr. Lipson, the original legislative agreement included
AB 210, the WIN bill, but this element was dropped by the time of
the press conference because of apprehensions in the Governor's
Office about the potential costs of the WIN program.

**The memorandum from Spencer Williams to The Honorable Ronald Reagan
dated April 16, 1968, reads in part:

Our Re-Organization Plan No. 1 contemplates establishment of
a Human Resources Development Department in the Human Relations Agency
for the purpose of administering and/or coordinating all job training
and other similar poverty reduction programs. The Speaker is also
in favor of a similar legislation providing for improved coordination
of these efforts. His original concept was to place this responsi-
bility in the Department of Employment. Mr. Al Lipson, Assembly
Minority Consultant, working with the Speaker's staff, has secured
their approval of the HRD app~»rach. Their proposal would go even
further, however, and establish a separate fund in the new Department
to administer all existing job training programs, even those pre-
sently being administered by the Department of Employment, Industrial
Relations, and the Department of Rehabilitation. Federal concurrence

will probably be require<135
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unemployment rates for the urban poverty areas were chronically
high.* The Mission-Fillmore district in San Francisco had a rate

of 11.1%; Bayside in Oakland, 12%; and South Central Los Angeles,
13%.** The subemployment (unemployment plus underemployment)

indexes were 25% for the Mission-Fillmore district in San Francisco,
30% for Bayside in Oakland, and 33% for South Central Los Angeles,***

Speaker Unruh characterized the chronic urban poverty area
unemployment problem as "prosperity unemployment" which is con-
centrated on those with few or no skills in contrast to the
"depression unemployment" which "occurred across the entire
occupational spectrum” and which had dominated the consideration
of social and economic policy.*#%** Unruh argued that prosperity
unimployment was qualitatively different and required different
solutions.

The Assembly Office of Research study group had identified
20 manpower programs in California spending $200 million which
were or should have been dealing with the urban unemployment
problem. The programs had a number of serious weaknesses which
prevented the state from having an effective manpower system.

*No background report was published on AB 1463, although considerable
draft material was written. This statement of problems as seen by
the sponsors of AB 1463 is drawn from the draft report material, the
summary statement distributed with the bill, the speeches of Speaker
Unruh and an unpublished transcript of remarks on the bill by Robert
Singleton to the Northern Region Job Agents and HRD Center managers
in February 1971.

**California Legislature, Assembly Office of Research, "Concentrated
Chronic Unemployment in California Cities: Summary Statement," undated,
p. 1.

***Tbid. The estimates were taken from the following publications of
the U.S. Department of Labor: Sub-employment in the Slums of
Los Angeles, p. 4:; Sub-employment in the Slums of San Francisco,
p. 4: Sub-employment in the Slums of Oakland: p. 3; and A Sharper
Look at Unemployment in U.S. Cities and Slums, p. 3. A method
for calculating sub-employment rates is given in the Report of
the National Advisory Commission on Civil Disorders (New York:
The New York Times Company, 1968), pp. 257 and 264-265.

****Jesse M. Unruh, "Statement Before the U.S. Senate Subcommittee on
Employment, Manpower and Poverty Concerning California's Efforts
to Reorganize Manpower and Job Training Efforts and Programs, "
Washington, D.C., May 10, 1968, p. 4.

1.6
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1. There was not enough money to reach the estimated 244,550
persons in California who were sub-employed. There were no overall
priorities for the money that was available and, according to
Robert Singleton, some of it went to "housewives learning ceramics."
Even in the Manpower Development and Training Act (MDTA), which
was shifting to serve the disadvantaged, less than 50% of the
enrollees were from racial minority groups.

2. Most of the programs had rigid categorical limits which
did not fit the multiple needs of the individual disadvantaged
person. Clients often had to shop around for appropriate services
and were forced to fit themselves into the program structure.

3. There was no fixed point of responsibility for the delivery

of manpower services. Since an immediate connection between training

and employment was seen as a critical factor in program success,
the absence of one person responsible for finding or providing a
job for the trainee was a major weakness in the system.

4. There was no fixed point of responsibility at the state
level. Many agencies had partial programs and partial sources of
information. The separate programs often had different funding
processes which was a source of confusion for the disadvantaged.

5. There was no meaningful research and evaluation. Each
of the programs had pieces of information required for an overall
assessment, but no agency had a comprehensive source of information.
Evaluation was further complicated by the conflict between each
agency's need to succeed and the handicaps of the target population.
No procedure existed for evaluating performance "weighted by the
disabilities of the clients" and most of the programs did little
or no followup to determine whether their trainees were successful.

The little evaluative information that did exist suggested
that there ought to be a shift from institutional training programs
to on-the-job training with support services. But there was no
prospect under the current arrangements for continuing evaluation
of program and policy alternatives.

6. There was a lack of jobs, especially in the unskilled
and semi-skilled categories most immediately suitable to the dis-
advantaged. Existing 3ob opportunities often had barriers to
entry including racial discrimination and credential requirements.

7. The general impression was that none of the manpower
programs "appears to work well,"” with the possible exception of
the Department of Rehabilitation (DR) with its "individual casework
approach.” It was noted, however, that "DR does not have great
experience with the disadvantaged and a simple transfer of their
model to a new agency might not be sufficient.”

The above comments are primarily those of Speaker Unruh and
the Assembly Office of Research study team. The other coalition
participants agreed with these views, but were more concerned
about organizational issues. They were especially worried about
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the role of the State Service Center Program and the Department
of Employment. Where the initial Unxruh proposals announced in
the March 21 speech would have created a new manpower division in
the Department of Employment, the other participants insisted on
the preservation of the Service Center Program.* An agreement
was reached on a wholly new department to be built on the Service
Centers.

D. AB 1463 As Announced At The Bipartisan Press Conference

The bill as announced at the joint press conference contained
the following major provisions.

l. A new Department of Human Resources Development would
be created as the single state agency responsible for directing
and coordinating all manpower services in California. The
department would be built on the State Service Center Program
and would include the Department of Employment's functions under
MDTA, the State Office of Economic Opportunity, the California
Commission on Aging, the State Advisory Commission on Indian
Affairs, and the Division of Apprenticeship Standards from the
Department of Industrial Relations.

2. There would be a single fund for the new department,
to be called the Manpower Development Fund, which would pool
federal and state funds from MDTA, the federal and state Apprentice-
ship Acts, the federal American Indian Employment Act, the WIN
program under Title IV-A of the U.S. Social Security Act, the
Youth Opportunity Centers under Title III of the U.S. Social
Security Act and the Adult Basic Education program.

The pool of funds would be used flexibly to meet the
manpower training and placement needs of individual disadvan‘aged
persons in accordance with a program budget which the Administrator
of the Human Relations Agency was to prepare and submit each year
to the Legislature. The degree of flexibility intended under
the program budget has been characterized by several of the staff
participants in AB 1463 as leading to the ability "to write checks
for needed services" using funds from any of the sources.

In a speech to HRD Northern Region Job Agents in February
of 1971, Robert Singleton commented that the "check writing ability"
was necessary because, "One of the things that I found among many of

*The new Division of Job Training and Placement in the Department of
Employment as Unruh envisioned it would have drawn together the
manpower functions such as MDTA and the incoming WIN program and
separated them from the main employment service and unemployment
insurance payments offices, which were at that time grouped together
in a Division of Public Employment Offices and Benefit Payments
under Albert B. 7. 2burg, Director of the Department of Employment
under the previous Democratic Adminiktrstion.
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the hardcore unemployed was a lack of faith in the people they
were dealing with, mainly because these people who were supposed
to provide services had no control over the system either." He
added that if the money for needed services was available at the
beginning the client would be more motivated, especially if there
was a job waiting following training.

3. Priorities would be established for the use of the pooled
funds to insure that those who needed the most assistance would
get it. After the funds required for the WIN program were used
for that purpose, 85% of the remainder would be used in a set of
urban "economically disadvantaged areas" (EDA's) where 20% of
the families report incomes less than $3,000. Within the EDA's,
the funds would be spent with first priority for unemployed heads
of households, then respectively to underemployed heads of housge-
holds, other unemployed and underemployed males between 18 and
45 years of age, and finally to other unemployed and underemployed
females between 18 and 45 years of age.

Singleton commented in his speech to the Job Agents that
the funds were targeted for the urban areas because the employment
problems were most acute there and because the study team felt
that rural areas needed special programs tailored to their special
problems. He also noted that while there was not enough money
focused on the poor, the U.S. Department of Labor was stepping
up the amounts it was devoting to the hardcore unemployed and
"California ought to preempt them and just go faster and devote
most of their money on the poor as a priority group."”

4. The key to the new organization would be Job Agents who
would be responsible for all aspects of a client's services from
intake to finding a job. As the draft report matarial says, the:
Job Agent was "intended to be the direct unifying element in the
total government effort.” Job Agents were to be selected for
their ability to understand and work with disadvantaged persons.

Clients would no longer be processed; instead, the Job
Agent would supervise or carry out procedures himself and would
be-the client's advocate in obtaining all services the client needs.
“The Job Agent is, in fact, intended to be a total employment
agency himself."

Job Agents were expected to become experts in arranging
services and knowing which programs and methods succeed. They
would provide continuing psychological suppoxt for the clients
and would make sure that accumulated problems did not overwhelm
clients while they were in training.

Job Agents would be more efficient in organizing a client's
program than a set of people trying to fit the client's needs into
existing structures.

An overall nzed of the system was for planning and feedback

and the Job Agents were seen as "a source of regularly collected
information about typical client problems and malfunctions of other
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agencies."

The draft material says it was intended that a "Job
Agent would eventually, at least, have power to require all
necessary agencies to serve his client" and he would have the
power to contract with private agencies for services. Job Agents
would dcvelop a “training and employment plan" for each client
which was related to the individual's employment potential. The
bill said, "No plan shall be considered successfully completed
achieved until the person has maintained employment for at least
18 months." To "insure that the most employable do not absorb
most of the services for 'instant success,' incentive pay for
superior service to difficult persons is provided."*

Although it was expected that Job Agents would be recruited
from many sources, primarily outside of state government, and that
many of them would have some relevant skills, it was assumed that
no agency had yet truly succeeded in serving the disadvantaged
and therefore there was no waiting supply of fully trained people.
The draft material and the bill itself make clear that an effective
Job Agent training program was viewed as essential for success of
the program.

5. The new department was to strongly emphasize research
and evaluation. The bill as introduced and passed lists ten
required types of information and analysis.** The draft report
material indicates that the Office of Research study group was
especially interested in the characteristics and needs of the
unemployed and underemployed population, including their location
relative to sources of work. They were interested in the overlap
between the manpower programs and other programs such as welfare
and criminal justice because of the feeling that savings in other
public programs must be considered if the benefits of providing
manpower services to seriously disadvantaged people were to out-
weigh program costs.

The study group felt that research ought to focus on the
job market with special attention given to the expanding service
occupations which could be opened to the disadvantaged. A catalogue
of programs was desired, both for program evaluation purposes and
as a source of information for Job Agents, The study group was
especially concerned that there be a careful assessment of the
possible advantages of on-the-job training vs. the dominant pattern
of institutional training.

*California Legislature, Assembly Office of Research, "SUMMARY:
A.B. 1463 (UNRUH)," undated.

**State of California, Unemployment Insurance Code Section 9604.
Ly .. 'ix A, page 1l1l6.
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6. Experimentation was considered essential for the new
department. Since there was little known about working with the
disadvantaged it was felt that new approaches should be tried.
The provisions in the bill for contracts with private agencies
was to be a major source of experimental opportunities.

7. Although the focus of the bill was to build an effective
manpower service system, there was great concern about the supply
of jobs. In his speech Singleton commented that a "veterans
preference" type of hiring system was considered for the hardcore
disadvantaged who completed training. The bill as announced
carried a provision which would give preference in the awarding
of state contracts to firms that use employees trained under the
new department's programs,¥*

‘The bill called for a private employer advisory committee
to help open job opportunities for department clients. A comparable
advisory committee of state and local government officials was
called for to help open public employment opportunities. The
emphasis on public employment reflected the study group's aware-
ness of increasing interest in ideas like public "employer-of-last
resorct."

It was expected that Job Agents would do effective job
development to insure that jobs directly followed training. The
study group saw job restructuring as an essential departmental
concern.,

8. The department was to have a Job Training and Placement
Services Advisory Board with members from business, labor organiza-
tions, higher education, and residents of the economically dis-
advantaged areas. The Legislature and the Governor were to make
appointments and a Senator and an Assemblyman were to serve on
the board and constitute a permanent joint legislative committee
with the work of the new department.

E. Opposition to AB 1463

Opposition to the bill came from two major sources, the U.S.
Department of Labor (DOL) and the Division of Apprenticeship
Standards (DAS), along with the Division's labor union supporters.

From the viewpoint of the bill's sponsors and their staff,
the Department of Labor's opposition represented not only that
Department'’'s own concerns (nearly all of the money involved was
their money), but also the opposition of the career staff of the
State Department of Employment. The 22 page analysis of AB 1463
by the Department of Employment indicated that the bill in its
original form would have transferred 1,781 of the Department's

*The bids of such firms could not have exceeded lowest bids by
more than 5%.
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7,349 staff (expressed as position equivalents) to the new manpower
agency.* Those staff positions were budgeted at §15,683,209 and
coupled with $18,332,262 in MDTA training allowances would have
resulted in a shift of $34,015,471 from the Department of Employ-
ment's $648 million budget. As one of the Department's internal
papers analyzing the bill said, "The transfer of these positions and
funds would return the Department to its traditional employment
security service functions which was its role before the advent of
the manpower training programs."

Although many of the participants attest to the intense
opposition of career leaders in the Department of Employment, the
Department's official position throughout the bill process was
neutral. Opposition to the bill through normal administrative
channels was impossible because of the unprecedented agreement by
Governor Reagan to join Speaker Unruh, Minority Leader Monagan and
Lieutenant Governor Finch as a co-sponsor of AB 1463. Because
the Administration channel of opposition was cut off, the only
course of opposition was through allies in the Bureau of Employment
Security in the Department of Labor.

The Department of Labor did not mobilize its opposition until
after the bill had cleared the Assembly at the end of May. Advocates
for the Division of Apprenticeship Standards were apparently more
active in the Assembly, but were unable to muster significant voting
opposition to the bill.

After the bill was assigned to the Senate Governmental
Efficiency Committee, Stanley H. Ruttenberg, Assistant Secretary
of Labor and Manpower Administrator, sent a long telegram to the
chairman of the committee describing four major conflicts between
AB 1463 and federal law and indicating that the Secretary of
Labor would probably be forced to cut off the federal DOL funds
to California, estimated at that time to be about $600 million.
The telegram read in part:**

CALIFORNIA ASSEMBLY BILL 1463 AS AMENDED MAY 23
CONFLICTS WITH REQUIREMENTS OF WAGNER-PEYSER ACT,

AND OTHER FEDERAL LAWS. ENACTMENT OF A.B. 1463
WOULD NECESSITATE CALL FOR HEARINGS BY SECRETARY

OF LABOR ON WITHHOLDING OF FEDERAL GRANTS FOR
EMPLOYMENT SERVICE AND UNEMPLOYMENT INSURANCE AND

ON TEFRMINATING MDTA AGREEMENT. THE 4 MAJOR CONFLICTS
ARE: (1) FEDERAL STATUTES REQUIRE THAT FEDERAL
TRAINING AND PLACEMENT MONEYS MADE AVAILABLE TO
STATES BE SPENT FOR THE PURPOSES FOR WHICH THEY ARE

*State of California, Department of Employment, Division of Administra-
tive Services, "Department of Employment Staff and Funds that Would Be
Affected if AB 1463 is Enacted in Present Form," Sacramento, May 6, 1968.

**PTelegram from Stanley H. Ruttenberg, Assistant Secretary of Labor

and Manpower Administrato» to Senator Richard J. Dolwig, Chairman
State /sic/ Committee on Governméigiéfficiency, June 6, 1968.
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MADE AVAILABLE AND IN ACCORDANCE WITH THE AUTHORI-
ZATION AND APPROPRIATION STATUTES:; A.B. 1463 CALLS
FOR COMMINGLING FEDERAL FUNDS WITH STATE FUNDS,

AND ALLOCATING SUCH FUNDS IN ACCORDANCE WITH STATES
ESTABLISHED PRIORITIES AND DETERMINATIONS. (2) THE
FEDERAL STATUTE ON EMPLOYMENT SERVICE REQUIRES THAT
SERVICE BE GIVEN TO ALL "MEN, WOMEN AND JUNIORS":
A.B. 1463 WOULD LIMIT PLACEMENT SERVICES BY ANY
STATE AGENCY TO CERTAIN NEEDY CATEGORIES. (3)
FEDERAL EMPLOYMENT SERVICE STATUTE ALSO REQUIRES

A SINGLE STATE EMPLOYMENT SERVICE AGENCY; A.B. 1463
WOULD CREATE DUPLICATING EMPLOYMENT SERVICES. (4)
FEDERAL STATUTES ON UNEMPLOYMENT INSURANCE REQUIRES
THAT UNEMPLOYMENT INSURANCE BE PAID THROUGH PUBLIC
EMPLOYMENT OFFICES, AND THAT IT BE PAID WITHOUT
REGARD TO INDIVIDUAL ECONOMIC NEED: A.B. 1463's
PROVISIONS FOR EMPLOYMENT SERVICES ON THE BASIS OF
ECONOMIC NEED CONFLICT WITH THESE REQUIREMENTS.

Following receipt of the telegram and a conference between

legislative staff and Ruttenberg, the bill was amended substan-
tially with the most important amendment shifting the whole program
back to the Department of Employment, but renaming that department
the Department of Human Resources Development and creating a
separate manpower division within the newly named department.
In spite of the extensive amendments, the last of which occurred
on July 1, Robert C. Goodwin, Administrxator, Bureau of Employment
Security, DOL, spoke against the bill on July 3, 1968. He noted
the extensive amendments and indicated that he and his staff had
not had time to review them thoroughly, but said that there were
still substantial conflicts with federal law and that California
still risked losing federal funds.

Goodwin indicated that:* (1) The continued intention to
pool the available MDTA money and use it according to individual
client needs would conflict with the requirement that MDTA funds
be spent in accordance with a plan agreed upon by the federal and
state governments; (2) the requirement that the Job Training and
Development Division serve only "eligible persons," with the Public
Employment Offices and Benefit Payment Division serving everyone
else, would conflict with the Wagner-Peyser Act requirement that
each office serve everyone; (3) the apparent intention that the
new division would be autonomous within the department meant that
there would still not be an effective "“single state agency with
all of the powers necessary to cooperate with the United States

*"California Assembly Bill 1463: Testimony of Robert C. Goodwin,
Administrator, Bureau of Employment Security, United States
Department of Labor, before the California Senate Committee on
Government Efficiency," July 3, 1968.
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Employment Service . . ." as required by the Wagner-Peyser Act:*
and (4) a separate organization or even separate employment
service and HRD offices would put undue pressure on Unemployment
Insurance (UI) claimants and would defeat the object of UI that
"Claimants receive appropriate help in reemployment irrespective
of economic need."”

Following the hearing, Speaker Unruh, Lt. Governor Finch and
Minority Leader Monagan issued press releases and letters condemning
the Labor Department for its opposition to AB 1463.** Unruh called
the DOL testimony a denial of the "creative federalism" espoused by
President Johnson and claimed that the DOL representative failed,
despite a promise, to address his testimony to the bill in its
amended form. Finch felt the Labor Department "used specious
arguments and implied threats to oppose a central feature of this
legislative package." Monagan indicated that California would
continue to try to cooperate with the Labor Department, but warned,
"If, however, you /the Labor Department/ choose to obstruct our
efforts, we may continue to be frustrated by bureaucratic waste
and inefficiency, and our disadvantaged citizens will suffer the
Cconsequences."” California Senator George Murphy made a Senate
floor speech in which he said that he was "shocked" over “the
highhanded manner in which the Labor Department of the U.S.
Government dealt with the State of California.” Senator Murphy's
speech and the letters and press statements referred to above
were printed in the Senate Congressional Record.t#*+

*The debate over AB 1463 might have been substantially different if
the Intergovernmental Cooperation Act (ICA) of 1968 which permits
waiver of "single state agency” requirements had then been law.
Section 204 of the ICA says, "Notwithstanding any other Federal
law which provides that a single state agency . . . must . . .
administer . . ., any grant-in-aid program, the head of any Federal
department or agency administering such program may . . . waive
the single state agency . . . provision upon adequate showing that
such provisions prevents the establishment of the most effective
and efficient organizational arrangements within the state govern-
ment . . . . Provided, that the head of the Federal department or
agency determines that the objectives of the Federal statute
authorizing the grant-in-aid program will not be endangered by
the use of such other state structure or arrangements.”

**An internal legislative working paper titled "Federal Issues Re
Job Development and Training Package" says that, "Federal officials
informally indicated after the hearing that they were acting on
oxders from Washington to oppose the bill.” The paper also said,
"Witnesses at the hearing admitted that the decision as to whether
or not California programs were out of conformity with federal law
was a discretionary matter with the Secretary of Labor. There is
little doubt that the program could be effected if he were willing
to allow it."

***Congressional Record--Senate, July 15, 1968, pp. S8608-58611. A
summary of the California bills was also published in the Record.
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Ruttenberg responded individually to the California letters
and to Senator Murphy and asked that his reply also be printed
in the Record.* Ruttenberg felt that the material Senator Murphy
had put into the Record “"presented an inaccurate picture of the
Department's position and activities . . ." Ruttenberg indicated
that the "Department has always supported the bill's stated objec-
tive" to improve manpower services to the disadvantaged. He said
that since the testimony by Goodwin, the Department had continued
to work with the California Legislature and that on July 15, the
day of Murphy's speech, Charles 0Odell and Curtis C. Aller, Manpower
Administration officials, made a trip to California and offered
further testimony on behalf of the Department on AB 1463. 0Odell
and Aller had offered some amendment suggestions which had been
accepted and Ruttenberg felt "that the framers of the legislation
are satisfied with the result . . ."

According to Aller, between July 3 and July 15 he went to
Ruttenberg and suggested that DOL ought to call a halt to the
conflict and do what it could to let the local initiative take
place. Aller said the Department had been put into a political
box which he and Ruttenberg resented because it had trapped them
into a position which was contrary to their expressed desire to
encourage local initiative and innovation and to reorient the
Employment Service to serve the disadvantaged.*¥*

*The index for the Congressional Record shows no entry for Ruttenberg's
letter.

**See Stanley H. Ruttenberg and Jocelyn Gutchess, The Federal-State
Employment Service: A Critique, The John Hopkins Press, Baltimore
1970, in which he advocates the reorientation of the Employment
Service to serve the disadvantaged. Ruttenberg describes the
barriers to such changes, indicating that one of the most potent
is the Interstate Conference of Employment Security Agencies (ICESA)
made up of state Employment Service officials and staffed by the
Department of Labor. According to Ruttenberg the Interstate Conference
has lobbyed Congress against Labor Department proposed changes in
manpower and employment law, thereby stifling federal initiatives.

It appears that the ICESA has in some cases served as a channel
of opposition by dissident members of the Labor Department who
oppose their own Department's policies. The reverse situation
seems to have been happening in California where some state
Employment Service staff were using the Department of Labor to
try to stifle state initiative.

Many participants in the effort to pass AB 1463 viewed the Department
of Employment as almost totally free of state control and Ruttenberg
describes the tremendous difficulties of directing the state agencies
from the federal level. The state and the federal viewpoints together
cast the state agency as nearly an island unto itself, a very
difficult proposition to account for in modern democratic theory

of government.
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With the backing of the Secretary of Labor, Odell and Aller
were sent out as new Department of Labor spokesmen. 1In his July 15
testimony, Odell commended "the legislative and executive branches
of the State Government for moving so far and so fast" in the
direction of strengthening and pinpeinting the effort to serve
the disadvantaged by reconstituting the Department of Employment
as a Human Resources Development Department and by singling out
the hard-core unemployed for priority treatment within that
Department.* He added that the Department of Labor's concern
was that AB 1463 as written might result in "'a separate but equal'’
kind of service to minority groups" which would be contrary to
federal law. He said that there must be a single Employment
Service open to all and that the Wagner-Peyser Act funds must be
spent for job placement and counseling services. His statement
went on to say:**

@ 1In contrast, the funds made available to the
states under the Manpower Development and Training
Act can be spent with considerably more flexibility,
and the Act continues to be amended to permit the
purchase of a wide range of employability develop~
ment services. Our legal people have therefore
proposed a series of specific amendments to
AB 1463 which would on the one hand accommodate the
requirements of the Wagner-Peyser Act for a compre-
hensive employment service and on the other hand
for the flexibility in the use of funds contemplated
under AB 1463. Specifically what they propose is
that the Wagner-Peyser funds allocated to the State
of California, including those for Youth Opportunity
Centers, be used to fund employment and placement
services including the disadvantaged as defined in
AB 1463 and the funds available under the MDTA be
pooled to provide the intensive employability
development services contemplated for the disad-
vantaged including the hiring of Job Agents to act,
in effect, as employability development specialists
on a case load basis.

If both these programs are organized and managed
under the general direction of the Human Resources
Development Department, we see no problem in making
sure, within the overall limitations of funds, that
the placement needs of the disadvantaged can and
will be met on a priority basis, but they will be
met by a single placement agency which deals with
all employers' orders and which assures that the
disadvantaged are exposed to the full range of

Job opportunities available in the community at

*Testimony of Mr. Charles Odell, Manpower Administration, U.S.
Department of Labor, before the Subcommittee of the Senate
Committee on Governmental Efficiency, July 15, 1968, p. 1.

**Ibid., pp. 3-4.
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any given point in time. If more employment
service staff needs to be deployed in target
neighborhoods or service centers to give the
disadvantaged priority attention, this can be
done under such a set-up. At the same tinme,

the creative concept of the Job Agent as

outlined in AB 1463 can be brought into play

to see to it that the disadvantaged get the
services they need including proper_ and efficient
job placement service. '

Acceptance of the Labor Department amendments cleared the way
for AB 1463 to move out of the Senate Governmental Efficiency
Committee to the Senate Finance Committee. There had not, however,
been a clear statement in the Governmental Efficiency Committee
to the effect that the federal conformity issues had been disposed
of. Notes on the subcommittee meeting in the Department of Human
Resources Development's files indicate only that everyone at the
meeting agreed that the delayed operative date in the bill and a
clause saying that any provision which was not in conformance
with federal law would be inoperative "took care of this problem."”

Aller, who returned to California when the bill was heard
in the Senate Finance Committee, said that the issue came up
again in that committee in a way which was serious enough to
threaten passage of the bill. He was asked twice by the Finance
Committee chairman whether there were still any federal law con-
formity issues. Both times Aller said that there were no longer
any conformity issues and that he was authorized by the Secretary
of Labor to so state in writing if necessary. Aller's assurance
allowed the bill to clear the Finance Committee and go to the
Senate floor.

The other major source of opposition to the bill, while
not as publicized as the DOL opposition, was just as effective.
The California AFL-CIO News claimed that the transfer of the
Division of Apprenticeship Standards to the new HRD Department,
along with the provisions of AB 1464 (Ralph, D-Los Angeles),
would "emasculate the California Apprenticeship Program.”#*
Assemblyman Ralph's AB 1464 would have taken the authority to
investigate complaints of discrimination in selection of appren-
tices away from the Division of Apprenticeship Standards and
given that authority to the Fair Employment Practices Commission
(FEPC) . '

The two bills passed the Assembly over Labor opposition,
although the News noted there were 11 votes in opposition to

o *California AFL-CIO News, May 31, 1968, Vvol. 10, No. 22, p. l.
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AB 1463 and 20 votes against AB 1464. 1In the Senate, Labor
opposition caused the elimination of the DAS transfer from AB 1463
and the amendment of AB 1464 to give DAS 61 days to settle a dis-
crimination complaint before the FEPC would take over the case.
Mike Manley, former legislative aide to Speaker Unruh, said that
elimination of the DAS transfer from AB 1463 was not done for
"political reasons." He said, "They /Labor/ just

beat us on that. We couldn't get the votes to move the bill as
long as the DAS provision was in it."

F. AB 1463 As Enacted

By the time AB 1463 was signed into law as the Human Resources
Development Act of 1968, it had undergone many changes. Its
primary messages, both of which developed late in the legislative
process, were: (1) The Department of Human .esources Development,
reconstituted from the Department of Employment, was to place
first priority on serving the disadvantaged:;* and (2) the elected
officials of the state were to gain control of the Employment

*As passed, the bill retained sections stating that the department
would have a division of Public Employment Offices and Benefit
Payments (PEO&BP), the title of the previous division which
encompassed all of the Employment Service and Unemployment Insurance
local offices and all of the prior department's manpower programs.
The bill also called for divisions of Appeals, and Accounts and
Tax Collections, in addition to Job Training and Placement. These
provisions carried over from an earlier bill version in which the
authors visualized creating the Division of Job Training and Place-
ment as a protected enclave exclusively serving the disadvantaged
in an otherwise unreconstructed State Employment Service. The new
division would have been almost solely supported by MDTA and Work
Incentive (WIN) program funds, the only significant money in the
Manpower Development Fund. If this organizational structure had
been followed, the bulk of the department's resources would have
been left in the traditional Employment Service offices under the
PEO&BP Division and would have been under no new obligation to serve
the disadventaged.

The amendment offered by Odell of the U.S. Labor Department
(Section 11007 of the UI Code) greatly broadened the impact of the
bill by bringing all of the administrative resources of the State
Employment Service under the priority for serving the disadvantaged.
As the HRD program developed, Odell's suggested amendment was the basis
for the only significant additional resources to give the legislation
meaning. Many of the Job Agents were hired out of the Employnent Service
administrative funds as were the Assistant Managers for Client Develop-
ment, and some new center facilities were leased using these funds.
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Service in California.*

Some of the provisions of the bill were enacted as proposed,
such as the creating of Job Agents, the provisions for experimenta-
tion, the research and evaluation requirements, the advisory
committee and the priority for services to unemployed heads of
households. Other provisions changed markedly. The title
“Department of Human Resources Development" remained, but instead
of drawing the manpower functions out of the Department of
Employment and building on the State Service Center Program, the
seven multi-service centers were moved into the Department of
Employment. The State Office of Economic Opportunity and the
Commission on Aging were alsc made part of HRD,** although the
Division of Apprenticeship Standards, anc. the State Advisory
Commission on Indian Affairs were dropped from the bill. The
department was designated the "sole state agency to approve and
coordinate publicly funded job training and placement programs, **¥
although the Human Relations Agency would be responsible for
coordinating all state agency manpower programs. The chief of
the Job Training and Placement Divisior "*** within HRD was desig-
nated chairman of the statewide Cooperative Area Manpower Planning
System (CAMPS).

The title of the Manpower Development Fund remained in the
bill, but like the departmental structure, its substance was

*To carry out this intention, the bill provides for the appointment
of two extra deputy directors exempt from civil service. Also, the
bill from its inception contained a provision indicating that the
Legislature intended to maintain policy control over the program
(UI Code, Section 9001).

**Pield interviews during this study of the Job Agent program indicated
that at least in one community having the State Office of Economic
Opportunity in HRD created political difficulties for the HRD Centers.
In the recent conflicts between State OEO and poverty agencies, HRD
and the State 9QEQ were considered to be entirely the same entity and
local anger against State OEO was directed toward the local HRD
Centers.

***Unemployment Insurance Code, Section 9605(a).
**%+The word "Development” was added to the title of the division by
Assemblyman Bill Greene's ABl1240 of 1969 establishing the Office

of Manpower Utilization (see Chapter 1068 of the Statutes of
1969.)
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radically different. Rather than being a pool of all available

job training and placement funds to be used to meet individual

needs, the Manpower Development Fund became essentially an account-
ing device with each source of program funds having an individual
account. Service to disadvantaged persons in Economically Dis-
advantaged Areas still received priority for funds, but the percentage
was reduced from 85 percent to 75 percent. The provision which

gave preference in awarding state contracts to firms which employ
persons trained under the HRD program was dropped from the bill.

Anticipating that federal law conformity issues might arise
in the course of implementing the new law, the lLegislature added
a prcvision automatically holding in abeyance any provision which
might be ruled "out-of-conformance" by the Secretary of Labor or
other federal official. The inoperative period for such provisions
was to last only 15 months, however, and the federal official
making the conformity ruling was to be requested to “"document
specific conformity, decertification or withdrawal of fund issues"
in a public hearing to be held by the Director of HRD.* The
sponsors of AB 1463 seemed not only to expect further conflict
with the federal government, but also to welcome such conflict
as a necessary condition to changing the current programs.*¥

G. The Amendment of MDTA

While AB 1462 was traveling its rocky road in the California
Legislature, an amendment to the Manpower Development and Training
Act (MDTA) which would give the state program new resources was
traveling a much smoother course to passage in Congress. The
amendment, which became Title V of MDTA, was conceived by the
sponsors of AB 1463 as a highly flexible federal-state grant-in-aid
program which would permit a state to provide almost any manpower
service needed to supplement existing programs.

The proposed MDTA amendment was drafted by Singleton,
William F. Lipman of the Legislature's Washington, D.C. office,
Curtis Aller of the Department of Labor, and a staff aide to
Senator George Murphy. The amendment was introduced by Senator Murphy

*Section 18 of Chapter 1460 of the Statutes of 1968, p. 17.

**The expectation that there would be further state~federal conflict
in the implementation of AB 1463 proved prophetic. Some of these
conflicts, especially that concerning implementation of the
Employment Service Automatic Reporting System (ESARS) is briefly
described in Chapter I, page 26.
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during his floor speech on July 15, 1968, condemning the Labor
Department for its opposition to AB 1463. The amendment was
enacted in the fall of 1968 providing for federal government
payment of 75 percent and the state 25 percent of the cost of
supplemental programs.
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APPENDIX C

JOB AGENT ACTIVITIES

Acting As Advocate For Client

The client came slowly to the JA's (Job Agent) desk. Several
fresh scars on his face looked as if he had been clawed in a fight.
(JA knew her client 1ad not been working for about a week. He
had been laid off, h2 said, "because he was too slow.")

"Whaaat happened," JA asks amazed.

With slow speech he explains, "I got beat up. They stole
what was in my wallet, only 5 dollars . . . . I was on reds and
LSD."

First, JA is surprised, "Dope was never your problem." (The
client has spent most of the last ten years in prison for other
things.) JA then goes on, "I am really disgusted." She throws
up both hands, "You. How could you. I have a job for you to
go out on right now." JA immediately picks up the telephone,
"Hello there," she says cheerfully. "You know the voung man I
was to bring over today. He is in Azuza with his family for two
days. I can bring him Friday motning." She hangs up. "Remenmber,
you're in Azuza. Do you think you can get it together by Friday?"

"Uhuh. But I need you to cash this 10 dollar check for
me." JA says no. "I'll help with that when you get together."
"Please, today, just this little check." He pulls 15 cents out
of his pocket, his last 15 cents.

JA goes to the petty cash fund. She gives him exactly what
he needs, adding his 15 cents, for one-way busfare to his house
plus one pack of cigarettes. As he signs the accounting sheet
for 52 cents, JA points out to him, "Do you see how slow your
reflexes are, even after two days coming down." JA sticks him
a last thrust, "Is that home back there /prison/, or is this
home out here? You decide . . . . Now, go home and take a hot
shower. Clean out . . . . See you 7:30 -- at your house --
Friday morning." JA, three times, clearly repeats the day, Friday,
and the hour, 7:30 a.m. After the client leaves, JA says she
would have taken the shaky client directly home but no state car
was available and her monthly mileage allotment is more than used

up.

On Monday, the client was hired by the employer. He told the
JA, "It was good you didn't cash that 10 dollar check for me
Wednesday. I was lookin' for one more high." But JA is just be-
ginning with the client. Two weeks later, JA laments, "Boy have
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I got a problem with him. He is complaining to the employer
about cuts from the new machine. She calls the foreman daily
for several days. This is the third emplover for him. "I've
talked it out with the employer.” sShe levels with the employer
regarding her fears that he "is a namby pamby." The employer
offers to shape him up. JA says, "I really put it to him, but
he just may not be ready to make it."

Job Developing

One example of how JA develops jobs is her visit to the
compliance officer of a redevelopment agency. JA chats with the
officer who is responsible for staying abreast of the hiring which
is taking place on specific contracting jobs.* This visit serves
two purposes for JA -- an opportunity for acquiring a STEP con-
tract with the redevelopment agency, and an opportunity for gather-
ing information about specific job openings on contracting sites.
This double-barrelled job development contact is characteristic
of JA's activities, and is likely to occur several times each
month.

Following Up On The Job

JA spends the morning with a c¢lient, an attractive, husky,
Black man who recently spent three years, three months in the
joint. (He lives at a Halfway House where he heard about JA
through others on her caseload.) He has been working for two
months at a factory where JA has other clients working. JA is
trying to help this client upgrade himself from his $1.75 factory
assembly wage to a $2.50 wage, which the employer will pay if
he has a license enabling him to drive the small, company truck.
HA has given the client a book to study for the written test.
Today JA picks up the client at work. The employer releases the
client on paid time to go for a driving test. JA and the client
drive to the Department of Motor Vehicles in a state car. The
client passes the written test. As he is to begin the driving
test in the state car (while JA waits on the sidewalk), JA waves,
calling, "Good luck!" The client gets 91 percent on his driving
test and gets his raise from the emplover.

"Counseling” Client

Enroute to the client's home, JA talks about the 19-year-old
Mexican-American he will visit. When the client came to JA he
had a drunk driving charge outstanding. Through JA's presence in
court, the client was released after a one-month moratorium.

He spent several months in an MDTA upholstery class and then six
weeks on a job pressing clothes, but he got into trouble when

*

The openings usually result from government civil rights
compliance lawsuits.
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he broke a window and on this second arrest ~~ in spite of JA
intervention at court -- had to spend about 40 days in jail.

("We had a tough judge. He thought the client needed to learn
from a jail sentence . . . . Instead, he's more bitter, less
motivated.") At a recent case review session, his Supervisor
asked JA to consider closing this case if there is no "movement, "
i.e., some effort on the client's part toward employability.

JA agrees with his Supervisor in principle, but he is involved
with his family. Today, he checks to see if the client will
respond to help now, or not.

On the way JA swings by a public building and points to his
client's "sign" scrawled in paint on the wall -~ "Jaime* de ochentos."
(The words translate, roughly, "James who lives in the eighties.")
Many passersby may think this sign is insignificant graffiti,
but JA stresses that the name written on a building has meaning
for the young man. Each boy proudly applies his own name, not
someone else's. JA laments wryly, "That's his contribution to
society so far." JA mentions that in his youth he was proud of
a similar sign he made on a rock in his own community.

At the client's small, write frame house, JA knocks, and
(in Spanish) the client's mother tells JA he and and his brother are
in the garage. She asks JA to stop back after their talk, please,
to let her know what her son plans to do. JA continues to drink
soda pop which he picked up before dropping by at client's home.
He greets the client and his younger brother who are at the table
just ready to begin a new game of pool. JA immediately picks up
a cue stick and continues the interview, playing pool. He and
his client speak alternately in Spanish or English (most of the
jokes are in Spanish). JA asks what is going on with the client,
and -- between shots -- the client shares with JA his recent dis-
cussions with a man (referred by his parole officer) about the
possibility of attending Job Corps training in Washington, D.C.
JA, aware of what the first, long stay away from home would mean
to his family-oriented client, presses alternatives with him.
Continuing the questioning between shots, the client begins to
reveal that he does not want to go. JA promises to investigate
details of this particular training course and let him Xnow more
specifically about it.

JA, gently but firmly, tells the client that if nothing
happens with him in the next few weeks, JA will have to close
his case. .JA reviews all the things the client has accomplished
with JA and the results. The client nods, disappointed but
accepting -- he seems still unsure if he will do anything. This
last bit of talk takes place just after the last ball hits the
pocket. The younger brother, who obviously reveres JA, is pleased
when JA responds to his talk of a search for a job by suggesting
a special perscn he could contact for help at the HRD Center.

*
A pseudonym.
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On JA's way to the car he stops to chat in Spanish with the
client's parents. Both parents and JA shrug their shoulders
(the family barely gets by cn father's Disability Insurance),
and in a supportive tone JA suggests that he is not sure whether
their son is ready to move. But he gives them a quick review
of the conversation. On the way to the car, while the parents
lean on the railing of their small porch and the two sons look
out, cue sticks in hand, it is clear that the whole family looks
to JA for support.

Within a couple of weeks JA closes the case. The client
apparently is not ready to respond to any immediate suggestions
for utilizing resources or JA.. JA comments, "He'll find me again
when he is ready."

Intervening In Legal Problems At Court

Today, two JAs were meeting with the District Attorney to
discuss clients who are coming up for trial. During the drive
to the courthouse, they talk about how, over the years they have
been able to develop a good working relationship with the District
Attorney's Office. At the DA's office, it is only a few minutes
before the JAs are ushered in. The DA in charge is cordial. JAs
discuss their clients with him, and he informs them that he will
talk to the policemen involved, and see what can be done about
dropping charges. He said he couldn't promise anything, but
would try.

Enroute to the HRA Center, JAs relate that in many instances
they have been able to get clients back on the job or back in
training. 1In some cases they have had to tell half-truths to
save a client from going to prison -- particularly when clients
have been harassed unnecessarily by police. According to JAs,
in this area harassment of people is commonplace. JAs see their
involvement at court as a meaningful way of intervening on the
behalf of clients.

Serving Clients' Individual Needs

The client, a 23-year-old, Black veteran, is on probation.
lie comes to JA looking for a job, any job. As he talks with JA,
he begins to open up. He expresses a dream to become a fashion
lesigner for Blacks. As a result of hearing the client express
this very strong desire, JA develops an MT-3 training slot and
places the client in a design school in Sap Francisco. Now, the
client has been in training for two months. He went through
"some very heavy times" to go to school. He had to borrow the
money necessary to get him to the Bay Area. He is living with
a cousin in Oakland, sharing the rent; and he commutes daily to
San Francisco. He is sustained by his $50 dollars per week
MDTA stipend.
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This JA focuses on discovering what a client wants to do.
Then assesses the client's traits to see if the desire fits.
JA thinks, "It is difficult for many people to share themselves
with you. It takes some sensitivity to get them to open up."

Multi-Purpose Job Developing

A JA went to the local NAB office to deliver a list of names.
He could have done his business over the phone, but he used the
occasion to make contact with a NAB official in order to promote
several programs: first, to use Army buses to transport senior
ctiizens and young people to recreational areas under NAB sponsor-
ship; second, to place disadvantaged people into the jobs as bus
drivers; and, third, to promote a relationship between the local
NAB office and a printer who would then hire two unemployed clients
as apprentices in order to do the work for the contract. This JA
always appears to be alert to possibilities of exploiting any
situation for the purpose of identifying or chating new jobs.

Serving As Advocate For Clients (Also Interpreter)

He became a Job Agent partly because he is able to tap
resources available for the Chinese people. In addition to job
activity, he (through HRD) can help meet his people's educational
needs, and help to obtain information for them from other social
agencies. The apparent lack of concern of the social agencies,
and the extremely limited number of Chinese-speaking staff in
these agencies, frequently cause non-English speaking persons to
be bypassed, or not be told of their specific rights and the
services available. For example, a 67-year-old, Chinese woman
comes into the HRD office looking for work. Asked why she isn't
using old age Social Security benefits, she replies that a few
years ago her friend had told her she was eligible. But while
she was at the Social Security Office, the interviewer started
questioning her and became angry at her because she had not
brought an interpreter with her. She became frightened. She
left immediately fearing that if she were to complain, she might
get deported.

JA, with his freedom to move ocutside the office, goes with
her again to the Social Security Office and helps her fill out
all the necessary forms. She now receives benefits and does not
l.ave to worry constantly about finding work. Nor does she fear
any harm that might come to her, because she knows there is some-
one concerned with her well-being and knowledgeable enough to
help her.

A Sample Day With One Job Agent

JA keeps irregular office hours. He may arrive at the Center
at 8:00 a.m. in the morning, or at 11:00 a.m., depending upon the
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previous evening's activity, or whether he has to take a client

to work, or has to meet with someone early in the morning. He

may leave the Center at 4:00 in the afternoon or attend a community
meeting until 11:00 p.m. He averages three to four hours each

day in the Center either talking with clients, in staff meetings,
or on the telephone with employers, legal aid service, or other
community resources. He does not take scheduled coffee breaks nor
does he spend much time in non-job related activities.

Most of his time is spent moving through the community talk-
ing to people, with clients or non-clients. Even while eating
lunch and dinner he carries on similar activities, centered upon
discussions of jobs or other opportunities for people. He is
identified in the community as a person to talk to, from whom to
obtain jobs. JA attends numerous community meetings where he
assists in discussion of community problems and develops resources
and jobs for his clients. He checks in at the office from time
to time during the day for messages.

He does not view record keeping as lmportant When he
records, he does it affer hours so that he won't be interrupted
by the telephone and clients. His case records are very skimpy,
and in all instances (1nc1ud1ng ESARS) he does the very minimum
to get by. (

The sum of his daily job~related activities is indeterminate
but 1is certainly much more than eight hours.

A typical day with JA goes like this: JA comes into the
Center at 10:00 a.m. Today he came late to avoid an 8:C0 to
10:00 a.m. staff meeting. The agenda for this meeting does not
contain items dealing with his work, so he considers it a waste
of his time to attend.* If he were to work at his desk during
the meeting, he would be flooded with clients coming in off the
street who could use the services of the staff members attending
the meeting. Today, while JA waits for a client with an appoint-
ment, he checks his messages and makes several telephone calls.
The client, who speaks little English comes in; and JA takes
him to a medical center to get a physical examination required
for a job the client has been tentatively hired for. After the
examination, which takes about an hour, JA advises his client
to take care of any other business he may have prior to report-
ing for work tomorrow.

Returning to his office, JA makes appointments with pros-
pective employvers and goes through his files to note any clients
that may be able to accept specific available jobs. A client
comes in to tell JA he was not accepted on a prospective job for
which he had an interview yesterday. JA then goes through the
job order box to try to find him another possibility for place-

*

Although he avoids mass staff meetings, he attends smaller team
meetings regularly.
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ment. He can't find anything but he tells the client to call
him tomorrow. JA says he will keep trying and will call him
when something is available. JA makes a note of this in his
book and another note to make entry on his records later. Then
he calls the National Alliance of Businessmen (NAB) office for
an appointment for this afternoon to discuss summer jobs for
young people. At 12:30 JA goes to lunch.

JA lunches in a Chinatown restaurant in the same community
in which he works. While he eats he is constantly approached
by clients or community acquaintances who ask him questions
about job openings he might have. Most of JA's clients, by his
choice, are non-English-speaking. For them, employment opportun-
ities through regular HRD channels are limited. Thus, JA usually
develops jobs for his clients through his own contacts.

After lunch, JA returns to his office to make phone calls,
then drives to the NAB office downtown for his appointment. He
talks with NAB staff members about job development for the summer
youth program. Also, he discusses his proposition for arranging
transportation for clients and other community members, including
the elderly, so that they can get outside the city (e.g., canneries):
because of the lack of transportation. Nothing specific is re-
solved through today's business initiated by the JA, but his
NAB contacts are maintained and he will continue to work on the
transportation problem -- by going directly to NAB and other
agencies who have resources to help solve immediate problems.

His NAB visit has taken about 45 minutes. On his return trip to
the Center, he stops by a new Youth Council office to inquire

how applications are being taken and to leave messages for several
kids to come to his office for possible job placements. He returns
to his office to meet a client.

While JA waits, a counselor refers a client to him.
This client approaches JA to apply for an assembly line job that
he heard about from a friend who is a client of JA. He wants
the job to hold him over temporarily. The client has an A.A.
degree in Engineering from City College. JA talks with him about
his academic background and his ability to speak English, and
suggests that the client should seek service at the professional
employment office. Because many clients could benefit from the
assembly line job as a career, JA refuses to refer this client
to such a job. Although JA thinks it is difficult for a client
to understand, he explains to this client that with his background
assembly line work would be boring for him and that many other
people with greater needs may benefit from it. JA's direct expla-
nation appears to give the client more confidence in his job
readiness. He seems to trust JA's advice. JA calls the profes-
sional office to make an appointment for the client. He also
refers him to the desk that handles part-time employment. JA
will continue, he says, to look for a job for him that is suited
to his background. This interchange has taken about 25 minutes.
Then JA speaks to the Employment Counselor about the client he
had referred to JA. JA's scheduled client doesn't show for his
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appointment, so JA works with the interviewer on client informa-
tion data until 4:30 p.m. JA says he will take an early dinner
on the way to catch a client at home during the dinner hour
because the client doesn't have a telephone.

At 7:00 p.m. JA attends a meeting at an elementary school.
Parents, PTA and other community leaders are gathered, concerned
about the death of a student killed by a car while crossing the
street to reach the school's annex. Many community people are
not able to resolve a problem like this, because they are
uninformed of the ways to approach the proper authorities, or
because of their inability to communicate with them, or both.

On the basis of his experience of many Years' involvement with
community action groups, JA helps the group of parents write a
resolution to the proper authorities, and helps make an appoint-
ment at the mayor's office for further discussion of the problem

of the children's safety. While JA is at the meeting tonight --
during breaks and when he is not speaking to the group -- clients
and prospective clients talk to him. The meeting ends at 10:00 p.m.

JA thinks 1t was an easy day.

The Importance Of Understanding The Poor

The JA's client, a young man of about 22, came to the Center
shortly before noon and told the receptionist that he had to get
to downtown San Francisco (20 to 25 minutes away by car) for a
1:00 p.m. job interview, but that he neither had a car nor the
money for a taxi.

The receptionist and the Assistant Manager, Client Development,
who joined the conversation after overhearing part of it, thought
the client was trying to con them. It was their suspiction that
by presenting himself with only an hour to go before the interview,
the client was trying to force them to drive him to the interview.
The fact that the client came on with a flamboyant and extrava-
gantly outgoing and friendly style added to their suspicions.

The client was asked why he didn't go catch the bus which
could probably make it to San Francisco on time since the interview
address was only a couple of blocks from the downtown depot. The
client said that he had never been to the address and therefore
couldn't take the bus because, since he couldn't read, he wouldn't
be able to find the interview if he had to walk from the station.
This response was almost too much for the receptionist and the
Assistant Manager to believe, but because a job interview was a
prized opportunity, an arrangement was made to drive him into the
city.

when the client's JA came into the office near the end of
the lunch hour, the Assistant Manager asked him about the client

and the implausible story. JA assured them that indeed the client
couldn't read -- the client had grown up in the rural south and
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had had essentially no education. The client had recently migrated
to the Bay Area and got around by landmarks, not by signs and
numbers. Once the client had been taken someplace, JA said, he
would be able to get back again.

JA also made clear that the client's extravagantly outgoing

style was the major tool he had for coping with the world; you
can almost always get a ride is you are outgoing enough.

Participating In Community Groups

(The following is a verbatim account of one field observer's
report about a Job Agent's community group activities.)

JA is involved in almost every community group in the
Chinatown Area. Among these are:

e The intercollegiate Chinese for Social Action
at San Francisco State College. He uses this
group to gain access to resources from the campus,
such as getting slots for the admission students
to the college through the EOP (Educationral
Opportunities Program), acquiring data from stu-
dents in the Asian-American Studies Department
about housing, unemployment, and mental health
in Chinatown.

® The Chinatown YWCA Tutorial Center. JA acts
as advisor to the Center regarding the kinds
of tutoring his clients need. Center provides
tutoring for clients who are going to take
apprentice examinations, examinations for citi-
zenship, and English-as-~a-second-language.
Since MDTA English training classes are almost
always overfilled, this resource is the only
means for getting English training while wait-
ing for a slot to open.

¢ The Chinatown-North Beach Youth Council, an
organization sponsored by EOC to serve the
youth of the area. Between 500 and 1,000
young people who are members of that organi-
zation are looking for jobs, recreational
services and college placement. JA was a
former Executive Director of the Youth
Council. He participants now to keep in
touch with young people and is involved in
working to help them to get jobs for the
summer under the San Francisco Youth Program
and NAB.
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¢ The Asian-American Studies Group at San Francisco
State College. JA help set up college level
courses to train social workers and educators
regarding the specific needs of the Chinese in
America.

e The Asian Housing Area Development. He uses
the organization to help place clients in
federal housing projects.

® The Food Stamp Program. He helps to inform
Chinatown residents about this resource and
to distribute surplus to the needy.

e He is also involved in civic organizations,
such as the San Francisco Junior Chamber of
Commerce, and the Chinese Democratic Club in
order to meet people who own businesses and
who may offer jobs to clients or provide infor-
mation that leads to a job development.

While at his desk he was called by telephone by a client in
need of money for moving. The JA's contact with welfare was
through a social worker who is a fellow member of a Chinese
Democratic Club. He called the social worker directly, facilitat~
ing action for the benefit of his ciient.

Monitoring Resource Effectiveness

A client is referred to a private proprietary training school.
Under an MDTA training stipend she is to receive training as an
LVN (Licensed Vocational Nurse). Reports from the school indicate
that her progress is satisfactory, but JA observes that her atten-
dance is spotty and she has only negative things to say about the
program. As JA investigates, further complaints suggest that
the staff has inadequate teaching skills, that classes have no
social and ethnic balance, and that MDTA student trainees are
racially discriminated against. It is established that the train-
ing program at this institution is substandard and that this client
should be transferred. She is transferred, and no more MDTA
enrollees are sent to the school.

JA also takes action to see to it that the institution will
be investigated for fraudulent use of public money.

Relating Personally And Socially To Clients

The client has been enrolled in English classes at Berlitz
School to improve her language skill. Having completed one train-
ing period, she hasn't progressed very far. JA determines that
very little English 1is spoken in the client's home and that she



is unusually shy and has no friends her age. JA then takes the
client to her own home on a regular basis, and introduces her
to people her age to irelp her overcome the problems of shyness
and language usage.

Finding Training Slots For Clients

JA visits the Black history museum where she speaks conviv-
ially with her friend, the director of the museum. A continued
rapport with him has resulted in her arranging for a STEP contract
with the museum, thereby providing the opportunity for placement
of several clients at this resource.

JA then drops in at the CEP office. She reinforces her pre~

vious acquaintanceship here to pave the way for placing her clients
in CEP program.

Mediating Between Client And Training Staff

JA has a client in the Air Traffic Control training course
at a college in a town nearby. The client is a high-school graduate
with some college training, and has demonstrated high ability on
tests administered at the HRD Center. He has been convicted for
statutory rape which prevents his being able to obtain a level of
employment sufficient to his capability. The client recently be-
came upset when, as he related, the training staff made derogatory
statements in the classroom about a girl he brought to class with
him. JA schedules s case conference with the training staff (MDTA
resources include two full-time teachers and an Air Traffic Control
supervisor).

JA discusses the incident with the project staff. She is
aggressive and probing in the interview, and she successfully
pushes the staff to go beyond general descriptions of her client's
progress to get to more factually detailed and subjective evalua-
tions, so that she can use such information to help her client
progress. She is firm in insisting that the client's personal
affairs are his private business and that she thinks they should
not be speculated about in the classroom. Also, because the pro-
ject staff fundamentally views its role as that of task-oriented
trainers of future Air Traffic Controllers, within a tightly
controlled and regulated occupation, JA works very hard to con-
vince them that her client has special needs. Although this
training class does not tolerate much deviation in student behavior,
this case conference approach seems to bring about an improvement
and a fuller understanding of problems and areas of sensitivity.

JA also meets with her client. She chastises him for
inappropriately bringing his female friend into the classroom
situation, and tries to help him understand that he invited gossip.
JA's aim is to stay on her client's back about his somewhat
erratic class performance and attitude, At the same time she
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is working to have his criminal record expunged to make him more
employable.

In these training circumstances, JA sees herself in the role
of educating both the project staff and the client to the delicate
and sensitive nature of the unique training situation in which
they are both engaged.

Irreqgularity Of Procedure

JA sits by his telephone pondering for a few moments. He
is concerned about a job listing he saw on the job order board.
He has just checked with an HRD staff member who informed him
that no more referrals to that job could be made. JA knows the
employer personally. 1In violation of instructions, he decides
to call. The employer tells him that he had not liked the HRD
Center's referrals, but he would take JA's personal recommenda-
tion and save the job for his client. JA's client is hired,
and it works out.

JA previously has worked the job board in the HRD Center:
he knows it and he knows employers. Hence, he has a good sense
of when it is safe to exercise personal judgment and ignore the
system.

Intervening With Legal Problems (Expungement)

This JA is very conscious of the detrimental effects of certain
kinds of information in a client's record. He tried to have in-
formation expunged from records, such as having youth offenses
expunged from a client's legal record.

Visiting Client In Juvenile Detention Facility

JA has scheduled a conference with a client who is incarcer-
ated at a school for girls in a town about an hour's drive from the
Center. Although she has not met her client before today, JA has
worked closely with the client's Parole Agent and with the staff
of the school. JA and the Parole Agent have established a solid
working arrangement in order to prepare the client for her relzase.
The client's case is complex. She is young, less than 17 years
old, and has a child that has been taken away from her. She was
sent to the school because she tried to burn down a house in
retribution. Her relatives decided then that they "couldn't
handle her." She was taken to a hospital for psychiatric diagnosis,
and her condition was labeled "adolescent stress disorder."” She
then was "sent up.” Now, JA hopes to win the confidence of her
client by becoming personally involved with her and by attempting
to help her work through her personal problems. JA also will try
to get her client to realize what she will need to do to get her
child back and how she can put herself in a position to support
herself and the child.
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At the school JA has a long conversation with the client.
In this instance JA's style (which may vary according to situation)
is aggressive and positive. She elicits confidence from the client,
and it isn't long before the client is talking freely both to
JA and the Parole Agent. Although this conference is the first
meeting of JA and her client, bonds of friendship and understand-
ing have been made. Since the client's employability is closely
bound up with her problems of youth and motherhood (problems not
quickly resolved), it is impossible to ascertain what progress
is made toward JA's goal of permanent employment.

While at the school, JA talks with the staff and arranges
to meet today with other girls from JA's area. In this session
the girls appear to be very turned on to the fact that someone
on the outside is interested in them and might even be able to
help them get jobs when they get out. The girls tell JA there
are quite a few returners to the school who might have faired
better on the outside if they had been able to get jobs.

The day's activity, including the drive up and back, has
taken six and a half hours.

Teaching Clients To Seek Their Own Resources

JA encourages a client to phone her social worker to find
information about the availability of any funds for her books
and night-school fee. JA suggests that she might ask for the
"social worker of the day" if her worker is not in, "Or ask for
the supervisor . . . . Keep asking until you get what you want."

Working With Foremen (Emplovers) And Clients

JA stops to visit one employer and several clients who work
here. The employer uses "no one else but JA." JA passes referrals
on to other HRD staff if she does not have a client ready for an
opening.

This JA's style of operation is clear from cthe initial con-

tact with this employer when she greets him. “How's my favorite
employer®" She is ebullient and friendly. She asks him to tell
the observer how great she is, and he jokingly replies: "She's

one of the worst." Such gamelike, superficial banter seems
pleasant to both the employer and JA, and obviously has been
effective in their dealings.

Talking next to the foreman who determines which employees
will actually work on the line, JA chats in a relaxed way for
about 30 minutes, off and on between her business with clients.
This foreman has worked with about four Job Agent clients and
several other HRD referrals. He and JA are straightforward with
one another. 1In a low voice to avoid employee earshot, the fore-
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man complains that JA's newly placed client is slow. JA offers,
"I think he babies himself. Can you give him a kick in the butt””
The foreman responds, "I've tried." The foreman also shares with
JA the d. fficulties he is having with another client. 1In their
rapport ther2 is a positive climate for problem solving. She
tells the forenan how well her clients like him. Later she
explains, "I always soft soap the emplcyers -- whoever hires and
fires, here it's really the foreman -~ as to how well the guy
/client/ likes him."

wWhile here, JA checks with the "slow" client to see how things
are goinco. As she talks with him, he lets her know he may have
a serious medical problem. She eacourages him to hang in here,
but does not chat long so that she won't interrupt production.
Instead, she tells him she will phone him tonight so they can
discuss details.

On the way out, JA sees the foreman and the owner together
and lets them know that she's ready with another client whenever
they are. The foreman mentions he could probably talk with her
next week "now that the market seems less difficult." At the
door, the foreman, whispering, implies that soon he might use
JA for placement of some women: he admits he has already tried
a couple of women recommended through his boss. JA chides him in
a friendly way about his having hired someone through another
channel. JA and foreman say goodbye, amicably.

Acting As Advocate For Client During "Non-Workday" Hours

One client is a big, muscular, Black man. He has several
large scars marking his face, and a speech impediment which
causes him to speak slowly and slur his words. He has been
working for about a year and ("thanks to /JA/," he days) is
happy to have no more problems. JA has gone with him on several
court dates which are now behind him. She helped him to recon-
cile four yvears' back taxes. Now he is a factory laborer and
proudly remarks that he makes the highest salary of his life.

Last night he "got busted" and was charged with "disturbing
the peace." He phoned JA at home from the jail at about 7:00 p.m.
JA finally bailed him out at 11:30 p.m., using her 40 dollars
which the client paid her back (after midnight) when they got
home to his house. JA is angry about the incident because she
says it was nothing but police harassment. They couldn't find
a thing to charge him with but disturbing the peace . . . .
With his talk and looks they think he's on dope -~ or scmething.”
JA is pleased to have intervened so that the client misses no wor:n.

Job Agents In One Center Act As A Group To Tackle A Comminity
Health Problem

One JA has had a vigorous concern with sickle cell anemia
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as a health problem for Blacks. Her concern radiated to several
other JAs who offered their suvport and formed a committee of

four JAs. 1In July 1971, the four JAs sent a memo to their Manager
and a Manager of a nearby Center:

® Job Agents, in addition to caseload management,
must contribute to projects which will benefit
people as a whole in the community and contribute
to the advancement of the HRD concept of involve-
ment in creative and innovative ideas. Health
problems are one area which creates multiple
barriers to a person's capacity to function
in a job and may continuously eat into his
productivity on a job. We have chosen to
center our effort on Sickle Cell Disease due
to its particular peculiarity affecting one
ethnic group with which we are primarily
involved in caseload work.

Within a couple of months, JAs had mobilized a group of resources
to promote the project and to test community members for Sickle
Cell Disease. The Center Manager encouraged JA involvement in

this community health activity, and gave the support of several
other staff workers, as well as the use of the Center conference
room for meetings of the Sickle Cell Disease Research Foundation.

A doctor (who know the initiating JA through an earlier job trainee

contract made through the JA) donated two days of his time for
testing.

Over 1,000 people came to a testing van which was stationed
at the Center for a two~day period. JAs arranged for produce to
be donated so that all who were tested would have fresh fruit.
For the children, JAs obtained free box lunches; 200 box lunches
were given to kids who took the tests.

The JA Supervisor describes this project as a definite success.
Of the 1,000 people tested at this Center alone, approximately 10%
were found to have positive results -- about average for the
expectation of Sickle Cell Disease among Blacks.

The committee of JAs enlisted support from JAs in other areas
and a similar testing period was arranged for several other Centers.

After the testing project, on October 1, 1971, a letter from
Governor Reagan to the Coordinator of the Sickle Cell Disease
Research Foundation commented, "I am happy to report that agencies
of the State have been playing an increasingly important role
in the efforts to control this disease. I am pleased by the

support and involvement of the Department of Human Resources
Development."”

Initiating Resources On A Community-Wide Scale

One JA emphasizes that he considers his clientele to extend
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to the total Spanish-speaking populacion of this city. He proudly
shares his metaphore of a Job Agent as a small man with a small
mop facing a great flood water of disadvantaged people. He likes
to be in a position to turn the water off. He has spent a sizable
portion of his time in activities which have resulted in help for
many more Mexican-Americans than those on his caseload.

For example he has worked through contacts on private trade
school staffs to establish Spanish-speaking auto mechanics classes
for his people. (Before this JA's activity, MDTA did not fund
classes in which English was not the primary communicating language.)
The relationship of JA and the trade schools flowered as the result
of the mutual profit factor. JA's people profited by having their
needs for training met; and, after only three months, two schools
profited from a total of 150 new Spanish-speaking enrollees.

Also, involvement as a frequent visitor at prisons has led
this JA to see the need for more concrete links between insids and
outside resources. Now, he pushes for the esiablishment within the
prisons of what he calls "mini-service centers." At one prison he
has begun to relate the HRD Center to the project by having HRD
staff members compile resource information which the prisoners then
can organize. "After all," he notes, "if I can get it going. they
have a lot of time to put it together.” JA has submitted his
proposal for this project (the exchange of resource information
is only "phase one") to his Center Manager who encourages this
JA's innovations.

Intervening To Effect Changes In Training Resources

One JA and his Aide have discussed their clients' problems
with a Skill Center instructor and the Skill Center counselor.
As a result of discussions about specific complaints made by
Mexican-American clients, the teaching methods of one course were
altered in an attempt to relate course wcontent to the client's
needs. The course was "slowed down," and the Mexican-American
clients who were having difficulty understanding English now
are happily continuing their coursework.

In another situation this JA and Aide, in concert with an
HRD Center Counselor, effected the firing of one teacher at a
private vocational scheol of nursing. The HRD workers intervened
aft'r investigating a substantial numbzr of client complaints.

Playing Politics Within The HRD Center

One JA (an efficient, foraer administr'.. r, who is new to
HRD but very involved in community events and activities) thinks
Job Agents were not sufficiently attuned to the fact that their
mandate to manipulate the system did not stop with the JRD system.
This JA says, "I make it a point to get along with each Supervisor
in this Center who may be able to help me. As a result, for
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instance, the training gal will come to me, and whisper, as sooun
as slots are available."

Smoothing Things Over With Resources

One JA spends a lot of time acting as a liaison between
DPSS and HRD to assist mutual clients. As an example, for one
of her clients, she spent what she estimates as "approximately
two weeks time" negotiating for a $200 special need allowance
for a stove and a refrigerator. The client previously had
antagonized her social worker; ctherefore, the worker was hostile
to the client and resisted supplying the client's special nced
fund. JA smoothed the hostility and money for the stove and
refrigerator eventually arrive?.

Job Agents Aide Activity Leads To Involvement Of A Group of
Job Agents

One JA Aide became concerned with legislative issues which
affected his clients and his community. On several occasions
he traveled to Sacramento at his expense to supply Assembly com-
mittee members with data which he gathered from his personal
experience with clients. The JA Aide's data included items such
as a thrre-page letter in which his client articulates her per-
sonal ha:dship resulting from child care cutbacks and inadequacies.*
HRD management cooperated with the JA Aide's activity by suggest-
ing that a legislator write the Manger of the Center to request
the Aide's presence in Sacramento. The Aide was granted time
(although he paid his own expenses) to spend one or two days talk-
ing to legislators. He kept a list of the 26 lawmakers he spoke
to in the one and a half days.

As a result of this Aid's continuing concern and involvement
with the inadequacy of child care resources in his clients area,
four Job Agents and the Aide were granted permission to work for
two days in Sacramento. A fifth JA took vacation time to go alonu.
JAs and the JA Aide were involved in the dissemination of facts in
support of pending legislation, AB 23, a child care bill. They
circulated among Assemblymen with data about clients and the com-
munity acquired from personal experience. To make the trip, JAs
paid their own expenses and airplane fare. (After the trip, a
committee chairman informed them he would try to get the committee
to absorb the plane fares,)

Members of this group were exhilerated on the day following
their return. They thought they had contributed to a significant
legislative proposal which could affect hundreds of clients.

(Here the advocacy of clients is notably wider than those of a
specific caseload.) The Aide thinks that his personal involvement

*
See AppendixHH, Client Case Study. #15, pp. 309-311 for text of
this letter.
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in the child care issue helped an Assemblyman to support a request
for an amendment which added the words "or training" to the bill
which allows funding "to provide day care services . . . for former
or potential recipients of public assistance who, if provided

such services, could accept or maintain employment or training.

In May 1971, by letter the Director of the region commended
the JA Aide for his effort.*

e ". . ., your manager, has called to my atten-
tion that through your efforts Assembly Bill 23
is being amended to provide funds for mothers
who are in training. He also told me that your
intensive efforts and dedication were the results
of your experiences with your clients, and that
you expended not only your energy, but your own
funds in the pursuit of this significant legislation.
I would like to take this opportunity to offer my
personal commendation to you for this.

® . . . . I sometimes am asked, "how the
Department of Human Resources Development
is different from the Department of Employment
I think that employees who have the kind of
interest in the development of human resources
as you have demonstrated is the answer."

Matching Clients To Jobs

In conversation, one JA describes his favorite job development
activity. "There is a big difference ~- big difference -- between
sending a_man to a welding school and saying, 'Man, this is welding,’
and you /JA/ taking a man into a shop to meet an employer_who
manufacture bolts and screws and he wants you /the client/ to
learn to be a machinist to develop bolts and screws . . . . You
got it all there, man, you are talking to one client and one employer
in one shop. If an employer didn't dig a specific trainee, he could
cancel that trainee out and hire another with the contract, so
basically you /JA/ did a match up. To train without developing
an employer is fruitless. All of my people that are out in traipn-
ing are out in slots that either I wrote or caused to be written."

wWorking With Employment Problems In The Context Of Family Problems

This JA perceives employment problems as existing in a con-
text of other problems and related to them. Therefore, he thinks
that the general problems of the family become part of his concern.

*

This commendation illustrates the department's position at this time
regarding innovative activity on behalf of large numbers of clients.
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For example, he took over several members of one particularly
disintegrated family with many mental health, legal, and narcotic
problems. He attempted to intervene to help the family with a
number of problems which had little to do, directly, with employ-
ment. He may have seen this intervention as not being part of his
job but as being part of his general involvement with community
problems.

He tends to make it clear to clients that while it is his
intention to do everything possible to help them, they must play
an active role in the process and be cooperative. If they are
not cooperative and well motivated, he will refuse to work with
them.

Orienting Client To Emplover's Point of View

One of this JA's clients is a recent releasee from prison,
who served his time for manslaughter. The client is having diffi-
culty getting employment. Each time he fills out an application
and is asked whether he has been arrested and convicted, he says
"Yes" and then states that the crime was manslaughter. The client
has never been hired. JA thinks that his answer is scaring
employers, so he counsels the client to explain to the employer
that the manslaughter conviction resulted from a death which
occurred when the client was drunk and operating an automobile.
The client was hired on his next job interview. JA contends that
the explanation helped to remove the employer's vision of a wild-
eyed killer.

Their Jobs And Private Lives Frequently Are Indistinguishable

It is difficult to decide when this JA is worKking and when
he is not working. Many of his working relationships extend to
social relationships. Sometimes he promotes social relationships
to facilitate his effectiveness on the job. For example, last
month he went to the home of an important community organizer to
play mah-jong, a recreational activity. In the course of the
evening, however, the conversation reveolved around the community ‘s
problems and clients.

Activities Vary According To Emplovment Goals

An important objective for this JA 1s to place a person at
the highest possible level with regard to his experience and abilities.
For example, one client, a commercial artist from Hong Kong, was
willing to settle for a job as a draftman. JA considers it to be
a temporary job. He wants the client to have training and learn
to speak English so that he can resume his profession as a full-
fledged commercial artist. JA is determined to push the client
into achieving the high-level job, even though the client is will-
ing to compromise for the lower-level one. JA hesitates to place
well-educated individuals into menial jobs because he feels they
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will not be working up to their ability and because the person,
may be taking a menial job from a less well-educated person who
needs it and who cannot be upgraded from the job.

Thus, his short-range goal of making quick placements is
coordinated to his long-range perspective which considers charac-
teristics of the individual, the client's likelihocod of success,
the possibilities for upgrading for him, and the repercussions
of possible client failure on both the client and the Center as
well as the chances of other clients. For example, he was very
angry with another worker in the Center who placed a client with
a pessimistic academic future into a hard-to-get academic opening.
JA thought that the client, an ex-convict with poor motivation,
would fail and might destroy the possibility for using that slot
for another client in the future. In another case JA refused
to give a city "beautification" job (cleaning up parks) to a
college student because he would be taken the job away from a
high-school drop-out who had no other chance for a job.

Meeting Non-JA Client Emergencies (Non-Recordable Activities)

JAs occasionally are called upon to perform a day or so of
service for a client who probably will never be on their caseloads.
The following is a good example of this kind of involvement with
a Center (non-JA) client. The incident began as a seemingly simple
interchange and developed into almost two days of JA activity. A
client came to the HRD Center looking for a job. He had a ten-
month-old baby in his arms. As he participated in interviews in
the intake and placement units, his family problems unfolded. The
child's mother, on AFDC, had abandoned her child, leaving him with
the father. The JA-of-the~day was called to assist the man in
getting assistance from DPSS. JA-of-the day spent the full morn-
ing at DPSS trying to get the technicalities ironed out, exploring
alternatives with the client. The client was frightened by the
possibility of putting his child in a foster home, the alternative
offered by DPSS. He decided to go back to San Bernardino with the
child where a family member could help him. Because the Mother's
DPSS case was in the process of being transferred to Los Angeles,
no one was sure who was "responsible for the case."” Recalling
the incident, the JA related irately, "It took five DPSS officials,
finally, to decide that transportation for the father and the
baby could not be provided by the welfare department because the
client was actually still receiving aid from San Bernardino.

JA said, "After all, he is a human being ~-- even is he is
not our client."” JA (getting her supervisor's okay) arranged
for her community worker Aide to transport the man to San Bernardino
the following day.

Increasing Knowledge Of Resources At Staff Meetings

The JA Supervisor of one Center encouraged JAs to invite
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guests to the Center to talk about specific resources. An individual
JA usually invites a resource person who has helped him to speak

at the weekly staff meeting. For example, one JA brought a woman
from DPSS child care who has been helpful in assisting a JA client.
Another JA asked a man from a hospital charity fund which had
helped several JA clients. After the guest talks, there is always
group interaction and discussion to specify the usefulness (or

the uselessness -- JAs are direct about it) of the resource for

JAs or Counselors. These weekly segments of the Client Development
staff meetings may take an hour ot two: they seem to increase
awarenesses of resource possibilities,

Job Agent Aide Activities*

At one Center, JA Aides object to having a lot of bosses.
Because they are not assigned to individual JA, they often get
overlapping or conflicting orders from different JAs. Their
duties have not been specifically defined. Aides complain because
they do much of the JA's work -- at a lower rate of pay. They
also don't like being used as messengers and errand boys, as when
the Manager frequently calls on an Aide to run an errand for him.
Aides here are spread thin and are asked to do a lot of different
kinds of things by different people. '

At another Center, Aides are assigned to individual JAs,
and the JA is responsible for planning and supervising his Aide's
activities. JAs have a partial voice in choosing the specific
Aide, and if the relationship does not work out the JA can try
another Aide. (In one case when a JA had difficulty organizing
the Aide’'s activity, the JA decided to work without an Aide.)
Each JA/Aide team works out a style for carrying on its activities,**
This group of Aides complains about what they consider their low
rate of vay insomuch as they work integrally with JAs. But they
enjoy their work and most of them work hard.

*

To illustrate the scope of JA Aide activities, two contrasting
Centers are described below.

* *

At this Center JAs and Aides generally have considerable mutual
respect. The Aides' preference in work was strongly shown (after

the completion of the study's field work) when the Center reshuffled
the Aides to placement units in an attempt to satisfy system demands
for increased numbers of placements. Aides expressed frustration and
sadness which they said resulted from feeling that their new work was
meaningless.
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An example of the JA/Aide interaction is combination of one
JA, an Anglo, middle-class, older, former ES lady, who prefers
contacting clients by telephone, and one Aide, a Black, younger
than the JA, who moves comfortably with street people and is an
ex-convict. When this JA is occupied with office paperwork, she
suggests that the observer spend the day with her Aide: "It
doesn't matter. If you're with the Aide, you're with me." The
day's activities, all in the field, include: a trip to visit
the Assistant Manager of a nearby Halfway House where the JA
Aide finalizes arrangements for placing several WIN clients as
Parole Aides, a brief visit to the WIN team Counselor at the WIN
office to exchange information and maintain rapport, a visit to
the DPSS office for a talk with a client's social worker, then a
quick stop at the house of an informal (non-JA) client who wasn't
home, then a visit to another area's WIN office to give the team
member an employer's address so that a client could report to
work Monday. (To assist "his people," the JA Aide uses any
resources he can find; some of this activity he says is "un-
official” (i.e., irregular procedure, and he does not record it),.
At noon, the Aide picked up the mother of a client to accompany
her to county court where her son is to appear for a preliminary
hearing. The client is a brand new referral to the JA as the
result of the mother's frantic plea for help through MDTA where
her son has been in training class. The client cannot afford
308 dollars bail, but he will lose his training slot if he does
not return to class by tomorrow. The JA Aide is knowledgeable
about court procedures and has been sent by the JA to handle the
entire event. The Aide also has with him a letter from the Center
Manager requesting that the HRD staff be given responsibility in
the case. En route, the Aide freely shares his personal experi-
ences in jail and prison, and provides a base for mutual under-
standing between himself and the Black mother, who is at first
frightened, then sobs gently. Because of bureaucratic interaction,
the prisoner (JA client) has not arrived at court on today's bus,
so the deal is off for today. The Aide meets a lawyer acguaintance
in the hall who assures him that tomorrow's hearing situation would
offer the client a better chance. Then the JA Aide and the client's
mother drive to vi$it the client at the center where he has been
transferred from the county jail. The Aide meets the client for
the first time. The mother and her son have a brief talk, while
the mother's hands tremble, touching the glass between them. Then
the Aide talks alone with the client/prisoner.

The JA Aide takes the client's mother home, later, on the way
to the Center, he comments, "This kid is young. We won't know
nothin' until I talk with him outside -- inside they listen real
good." By phone the Aide arranges to hold off the MDTA deadline
by explaining today's events.

By then the day is over.
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APPENDIX D

JOB AGENT STATISTICAL PROFILE AND CASE STUDIES

A. Statistical Profile

Job Agents are a heterogeneous group, normative do not
present a good picture of a “typical® Job Agent. Therefor:,
the study ultimately depends more on description than statistics
to characterize Job Agents.

We collected comparable data on the backgrounds of 32 Job
Agents, randomly chosen from 34 who were working at the eight
Centers we studied. Two items are based on an interpretation
of the other data collected: an estimate of the socio-economic
status of the Job Agent's parents and a description of the Job
Agent's most significant work background. The criteria used
for categorizing these items are specified in footnotes.

l. Sex. 22 of the Job Agents were men:; 10 were women.

2. Age. The mean age was 43; the 'youngest Job Agent was
28; Eﬁe two oldest were 60.

3. Ethnic Identity. 5 Job Agents were Anglo (15.6%):
13 were Blac .6%): 11 were Chicano (34.4%); 3 were
Chinese (9.4%).*

4. Wwhere Job Agents Lived. About half of the Job Agents
lived in the area that they were serving: about half grew
up in the area they were serving.

5. Knowledge of Area Served. 26 c;éiﬁed to know well the
area ey were serving: stated they did not.

6. Education of Job Agents. The mean grade completed was
the second year of college. All but 8 finished two years

of college; 8 completed college; 5 completed high school
only.

7. Paternal Educational lLevel. There were wide variaticns

in t"a education of the fathers of our Job Agents. Of the

25 on whom there was data, the mean grade completed was the
eighth; 7 had completed less than 5 grades and 4 had completed
college.

8. Maternal Education. Of the 25 mothers of Job Agents on
whom we had cata, the mean grade completed was the eighth;
7 had completed less than 5 grades and 3 had completed
college.

*The ethnlic composition of the eligible 1ist from which the initial
gr.ap of Job Agents was chosen was Anglo 33%: Black 41% chicano 19%;

other racial minority 7%.
. 180
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9. (Estimated) Socio-economic Status of Job Agent Parents.
According to our criteria,* 2 Job Agents came from hardcore
disadvantaged backgrounds; 11 grew up in families character-
- ized as "working poor;" one had grown up as a migrant farm
worker; 17 were classified as middle class or lower middle
class. We were unable to estimate the socio-economic status
of 1 Job Agent family.

10. The "Most Significant" Work Backgrounds of the Job Agents.

a. 9 Job Agents had been regular, career Employment
Service Workers.

b. 9 Job Agents had worked in the Enployment Service,
but were "irregulars," i.e., community workers.

c. 4 had been career workers in other governmental
agencies,

d. 8 held "irregular" government jobs (or government
funded jobs) in such programs as OEQ, Operation SER,
DOL experimental programs, Model Cities, and New
Careers.

e. 2 had been employed in the private sector.

11. Income Immediately Before Becoming Job Agents. The
mean previous monthly income was $740. gb: the Iowest income
was $529.00 and the highest §1,160.00.

12, Highest Salary Previously Earned. The mean highest
salary previously earned was $804.00; the previous salaries
ranged from a low of $529.00 to a high of $1,600.00 monthly.
The following are examples of Job Agent backgrowuds based on
interviews and conversations with Job Agents.

*hardcore disadvantaged - family usually dependent;
working poor ~ parent(s) usually worked, but in low paid job;
middle class ~ parent(s) usually worked in semi-skilled, skilled

or white collar jobs and family had adequate
income.
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B. Case Studies

Job Agent Case Study #1

when he graduated from high school, JA (Job Agent) entered
the service to escape from a disadvantaged life. 1In the career
military he became personally involved as an advocate of lower
rank and disadvantaged soldiers when they were caught up in situa-
tions in which he felt there were injustices being perpetrated
against them. His identification with the disadvantaged or
minority underdog caused him, for example, to take the part of
Japanese workers with whom he was involved overseas, against his
own American colleagues. JA accumulated experience as an advocate
of the have-nots against the haves. For many years he served as
a military training spec¢ialist in rehabilitation.

He sees the Job Agent position as a way of continuing in a
role he likes. His advocacy does not revolve around polltlcal
or ideological issues. His criticism is not that society is
fundamentally corrupt, but that society isn't working right.
Responding to society's malfunctions, he concerns himself with
attempting to undo specific problems his clients are having.

He wants to make life a little easier for someone who is trying
to get someplace. He is a facilitator and a fixer, addressing
himself to individual problems of individual people with whom he
identifies and feels sympathetic.

He sees himself in a good position to help in his Center's
comrunity because he is an Anglo. He thinks he can work in this
Anglo and chicano community more effectively than he might in a
Black community. He works in an outreach station he found for
himself.

Sitting in his car at a shopping center out in the community,
JA knows many passersby. He addresses them by name. These
are not his clients, but he has met them in the course of his
general community activities.

From tiis community where he feels comfortable (he grew up
two miles away in a similar environment), JA tends to choose clients
who show evidence of being motivated toward job activities. He
prafers toc work with these clients who, as he sees it, deserve a
break. They tend to have personal resources which make it likely
they can succeed. He not only wants to place a client into a job
and try to see that he gets a break, but he wants to change the
attitude of the employer toward dxsadvantaged people. He wants
to place the kinds of clients that can help change employer attitudes.

JA ciearly articulates the differences he sees between the
self-interest of the client and the self-interest of the employer,
that is, the client is interested in working to support himself
and his family, the employer is interested in efficient production
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and in making profits. JA sees himself as a broker bringing

a client who has potential to an employer who needs employees
with potential. 1In addition, JA sees an important side effect
in that the employer gains the satisfaction of helping the
employee realize his own potential, helping him develop and
advance in the organization.

JA spends a considerable amount of his time developing
employer contacts. He would like the system to do the same,
and to allow him more time to spend with the employer on a
personal basis. JA is the smooth, soft-talking, public relations
manipulator:; and he does not miss an opportunity to get whatever
might be available for a client from any person with whom he
comes in contact. His style goes with his extensive attendance
and involvement in business and community activities in his area.
He appeurs as often as possible, participating in employers'
groups, such as the Chamber of Commerce and the Lions Club,
in order to make contacts. To strengthen and maintain these
contacts, he talks with employers in person, talks to them over
the phone, and writes them letters. He seems to identify
employers who might offer job openings for his clients, and
develops quasi-social relationships with them. His savvy
and sophistication enable him to be very personable with
employers, and to be very flexible.

Using his military background as a basis, he approaches
employers who have military contracts in terms of the military
orientation they have in common. If he needed to wave the
flag in order to be viewed favorably by an employer, he
probably would. He considers the task of solidifying the
employer contact as the main objective.

JA maintains credibility and visability in the community
by moving throughout small businesses, establishing contact
with them in order that he may obtain useable property or other
resources for his clients.

e A manager of two retail stores sometimes gives
him shoes or clothes.

® His tit-for tat interaction with resources is
illustrated by his relationsip with two local
churches. He refefs Mexican-American alien
clients and acquaintances to the churches for
help with citizenship problems; they in turn
find it useful to refer needy people in their
church to JA. .

JA thinks that an unnecessarily extensive amount of his time
has to be spent "hustling up a pair of shoes for a client” or
other emergency client needs. He laments the absence of case
funds; if case funds were available, these minor needs could be
met within a few minutes.
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His energetic but firm attitude toward developing employer
contacts and other resources also applies to his treatment of
clients. He will retain the more seriously hardcore clients
on his caseload but will not refer them for placement until he
feels that they are ready and that they will not alienate the
employer. In the meantime, he might refer them to a counselor
at the county mental health organization.

e An example of JA's reality oriented approach is
his relationship with one client who has a very
dreary history as a prostitute. She had married
one of her clients, had two children and finally
separated from her husband after violent argu-
ments about her past. She has been suicidal from
time to time and JA does considerable personal
counseling to try to deal with that problem. At
present her children are wards of the court. On
one visit, JA makes contact with her to offer
his personal support and try to help her arrange
to find a place to stay where she can establish
a home stable enough to have her children awarded
to her by the court. JA concentrates on helping
her to understand the real requirements that need
to be met before she can get her children back.
She is very emotional about wanting to succeed.
Even though she appears to have only an outside
chance to succeed, JA attempts to interpret the
situation to her so that she can proceed in the
most reality oriented manner.

Although he is oriented to job placement, JA appears to feel a
responsibility about being the only case service work in this
suboffice which now has an applicant bank of about 300 unemployed
people. As a consequence, he serves a large guantity of people
in an informal caseload. He helps them out with special problems,
but most of this activity is not recorded.

JA has empathy for individual clients:

@ One Chicano couple has come to California
from another place where they had been on
welfare. As yet they have received no welfare
check here. JA has helped get the husband in
a training program. He has intervened on their
behalf at a housing project which requires
that someone in the family be employed. Ja
convinced the manager of the project that being
in a training program was the egquivalent of
employment; the couple was admitted to the
project. Also, JA personally loaned the clients
some odds and ends, and helped them get furniture.
Visiting with the couple at their home,
JA is on a first-name basis with them; the

184

185



relationship is warm and congenial. They
talk in a mixture of Spanish and English.
JA took notice of the wife and her attrac-
tiveness in a teasing way, but in a manner
that is acceptable, perhaps culturally
desirable, in the context of Chicano life.

JA occasionally invites clients to his home. But always, even
with his empathy for clients, he keeps a strong sense of reality
in general, the reality focuses on the job problem to be solved.

JA deals in a disciplined and orderly fasion with the
demands made on him.* He is businesslike. A good deal of
his activity seems planned, and is carried out by telephone or
by letter. He knows his clients and approaches problems
systematically. In meetings with community groups he attempts
to stay on top of developments in the community. In contrast,
he finds the paperwork requested of JA's burdensome, and tries,
at times during the month, to catch up from memory. A good
deal of his activity, therefore, probably is not well recorded.
Although he is fregquently out of his office, he is accessible
because he calls back to his office fairly regularly. When
he checks back, he responds to calls he has received on a
priority basis.

Using his businesslike style in evaluating clients, he
makes his own estimate of the possibility of a client's success.
Althougk some of his clients' GATB scores have been below the
cutoff point for admission to certain training programs, JA
nevertheless places his client in the program ~- if his own im-
pression does not conform with the test result. He does not
accept the system's definition of what reality is, but he
writes his own.

Just as JA smoothes the way for his clients with trainers
or employers, he wants his Supervisor or Manager to be his
advocate with HRD. For example, JA resents that his Supervisor
did not go to bat with him to have the installation of his
phone paid for, after JA had gone to all the trouble of
arranging his own office quarters free of charge. Once he
hustles a resource, he is very critical of the HRD management
if they do not support its implementation. As an example,

JA resented that they &id not support his efforts to engage
numbers of area residents in the STEP program (even though JA
had completed the paperwork on time). He thinks non-performers,
like MDTA training institutions, which are not serving clients
should be subject to open attack, that they should be actively
pressured to produce or get out of business. For his part, he
shares his views and feelings with other Job Agents and with
other (non-HRD) agency personnel -- thus developing a circle
of advocates of the issue as perceived by him, In this kind
of cause he thinks HRD management has been hesitant to support
him for fear of rockina its boat.**

*This 1S in contrast to some JAs who respond to demands as they occur.
**Some Managers have supported JAs in this regard.
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Job Agent Case Study #2

JA applied for the Job Agent position at the suggestion of
one of her old ES supervisors. Since 1963, she had been an ES
Placement Specialist. The Job Agent role appeared a way of
getting to do things she had been reprimanded for before, such
as “fraternizing with the applicants" or "taking a client to
breakfast." She is proud of her record in ES. "I made so many
placements in those days that they gave me a little waiting
section all of my own,"

JA was oriented to the world of work very early in her life.
Out of an unstable childhood of foster homes, orphanages,
various relatives, a mother who was sick and a father who was
rarely around, JA was left to her own means. As a freshman in
high school, she worked from 6:00 p.m. to 2:00 a.m. at a
cashier's job, for $45 dollars a week. ILater in high school
she worked for about a year and a half as a punch press
operator. Today, when a client is complaining that he may
not make it on his job because of the cuts from the machine,
JA lets him know. “I Jnow hand cuts,” she says, "During the
first two weeks my hands were so raw that when I got home I
held my hands up so the blood would run down... Almost any new
machine is going to make cuts until you know it."

JA plunges her total self into her work and her clients'
problems. "Sometimes I think my insecurities make me able
to give my whole self to the job."” She thinks Job Agent work
comes naturally to her. “There is a feeling that you have to
have for people, an empathy for their troubles."

JA is Anglo and does not consider herself a community member.
She is not directly involved with the community; she considers
involvement unnecessary for her goals. She does involve herself
with several community agencies -- a number of halfway houses,
an alcoholic rehabilitation cent-r. She establishes rapport
with them so that "they can help me.” They are direct resources
for assisting clients; contact with their personnel makes service
accessible.

JA sees herself nowas continuing her role of ES Placement
Specialist, with the added privilege of more field work. She
brought along her fat file box of employer cards. She keeps it
near the telephone. Many cards have been in it for years.
Although her goal focuses on placement, she translates possi-
bilities for placement to fit the individual client., As an
example, one Black client in his early 30's, just off probation,
is sent to JA to get a job by one of JA's old P, O. (Probation
Officer) acquaintances. The client has a serious pileup of
debts. He has been unable to get a job in the janitorial work
he wants, because of high blood pressure and obesity. He
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presents JA a foreclosure notice on his house and a large stack
of creditors' notices. Weighing the placement possibilities,
JA decides, "There's no point in our finding you a job now.
They'll put rocks* on your check." Then JA explores with the
client the possibilities for getting problems removed through
assistance from a Legal Aid lawyer, and a possible class in
budget planning offered by a new community agency nearby.

JA suggests the possiblity of filing for bankruptcy; the client
does not want to consider bankruptcy action. JA sets up an
appointment to visit the client and his wife in their home at
the first of next week, because the client's wife has spent a
lot of the money and is directly involved in eliminating the
problem of debts.

As in this case of the client in debt, many of JA's clients
come through contacts made through the years -- parole agents,
probation officers, ex-cons who tell other ex-cons about her,
DPSS workers workers who know she is a placement gal with
drive and follow through. If these referred clients do not
meet Center criteria, and do not need many supportive services,
she frequently may help the person get a job without ever
signing him up as a client. If they need a lot of help, she
will sometimes take them as official clients (though they may
not meet strictest criteria). "I am commited to parolees.

If he /the client/ can make it one month longer /on the outside/
than the time before, maybe the next time he comes out it will
be longer."”

With all her hustle, and commitment, JA is a tough lady.
She closed out one client. He infuriated her when he tried to
get service from another JA. “This guy was a shucker. He
has a stable, you know, pimp. He is an employable." He hung
up the JA with an employer by not meeting an appointment.
"Lazy S.0.B. . . . We have too many people coming to us who
really want help to be bothered with somebody like that.”
JA openly told him why he was being refused. (The second JA
later offered, "I got his story . . . . I saw through that
jive -~ told him to get his own job.") JA rarely refuses a
client, but, "“If he is a son of a bitch, I won't fool with
him."” She resents being hustled for services. She accepts
clients with any kinds of problems,

Along with the toughness goes a deep, motherly feeling
toward clients. She likes clients with lots of problems so
that she has an opportunity to take over and make specific
recomnendations. JShe's an aggressive, optimistic, firm mother.
JA calls one individual her "baby girl.” This client radiates
respect for JA's suggestions. When the observer pressed the
client to discuss JA's motherliness, the client responded:
"Yes, she has qualities just like my mother, but good ones.

She prods me to do things, but she doesn't do them for me."

*l.e., garnish wages.
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JA also is shrewd.

® She has personal contacts in many resource
agencies. She has a respectful opinion of
the Center's VER (Veteran's Employment
Representative) who is sometimes useful to
her in helping spot jobs for specific clients.
She utilizes DR (Department of Rehabilitation)
for tools under their special program for
offenders. She has long-time relationships
with the DPSS (Department of Public Social
Service) General Relief staff. Because of
her rapport with DPSS workers, she says,
“I‘ve never missed case service funds too
much., I can get a man in and out of there
in 45 minutes. If they came alone, it can
take a full eight hours, plus frequently re-
turning the next day."” Most of her resource
base is built on the principle of mutual
benefit, e.g., contacts at DR help get tools
for one of her parolees and she gives the
DR acquaintance some job developing ideas.

® She has a vehement of opinion of the inadequacy
of MDTA training, particularly the standard Skill
Center "auto body and kitchen helper"” kinds of
classes. "I don't want rothin' to do with that
'institutional.' Where are they /clients/
going? Nowhere. I'd rather have the client
on OJT. I have one client in Skill
Center, strictly to upgrade her skills. She
is together enough that the school won't mess
her up."

@ She is a wily matchmaker of employer and client.
She butters up the employer. "I psych them out
and give them what they want. If they like
'sweetie,' I give it . . . . I respect the
employer." To match the employers' needs with
client abilities, JA will go outside of her
caseload (formal and informal). One day, for
example, JA had no client who was physically
suitable for what she knew to be an employer's
requirements. She crossed the room to another
JA who had a client at his desk. She offered
the unknown client the job. "It's only three
weeks, temprary, but you never know."

/To other JA/ "I saw he looked strong."
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@ She also prods clients Qeet employers'
expectations. She goes ail to bail out
one guy at 5:00 a.m., so he%an get to work
by 7:30 sharp. 1In return, though many employer
contacts are in the low-level skill areas, she
expects the employer to give "her people" the
best deal he can. "I compete with myself, shoot
for the highest dollar I can.”

® She took most of one morning to get one Black
parolee, still at the Halfway House, a license
(his first in four years).so that he could go
from $1.75 an hour on the assembly line to
driving a double axel truck for $2.50 an hour.
She lets foreman know she expects them to call
her as soon as they get an opening. "I always
soft soap the employers -- those who hire and
fire, usually the foremen -- as to how well the
guy likes him."

® Her employer-client matchmaking is similar to the
style she uses during her lunch hour when she
makes several phone calls to get an insight into
the daily double at the track. She places bets
several times a week. She shows a similar
aggressive, bet-placing style when she puts one
parolee client on his fifth job with the fifth
employer. ("I can't do that to an employer too
often."”) Her positive outlook about winning,
regardless of the odds, seems to transfer to
clients.

Because of the nature of her caseload, and because of her strong
opinions against placing parolee clients in inadequate training
programs, she spends a lot of energy matching employers and
clients in low-level skill jobs. She does not worry about the
system’s testing procedure (unless it is required for an
occasional training program) because "A machine operator doesn't
need to know how to read." 1If a client is ready, she rarely has
difficulty placing him on a job. Her job development is "mostly
in the old way, by phone, newspapers." Sometimes, working clients
clue her in to jobs. “They call me at home at night, and tell

me, 'I think he's going to be hiring.'" A
~ In spite of her efforts to keep them orn jobs, some of her
guys return to prison. "If they /HRD officials/ are going to
measure success by numbers, they are going to can me. A lot of
my people have gone back." The HRD Manager and the Job Agent
Supervisor tend to reprimand JA for what they consider to be
over-zealousness, apparently thinking that if JA were less
possessive, ané less emotional toward clients, she could be a
more effective "case manager." Several clients have depended
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on her for a period of several years. JA, after many years of
casework, thinks she should be free to decide her involvement.
She takes management's suggestions as personal criticism.

Clients see JA's zeal in a different light. One Black,
AFDC mother of four had a serious problem when DPSS took her
children because she left them at home alone while she went
to L\N training. JA helped in e¢liminating this problem through
several court visits. Now, JA listens to the LVN teacher's
complaints about this client's "health habits" (body odor),
"grooming" (runs in stockings) and "militant attitude."
(The client thinks the teacher acts arrogant.) The client,
JA, and the teacher discuss a serious problem of the client's
refusal to give suction by inserting a tube in mouth of
patient in danger of suffocation. After the discussion, the
teacher seems willing to give the client another chance.
In the car driving home after the interview with the teacher,
the client and her Black classmate, also a JA client, show
affection and respect for JA. When JA stops at the HRD office,
the observer asks the clients about JA's relationship with
them. One speaks, the other nods, approving, "She's an
authority figure, yeah, but her heart is half Black. She stood
by me in court . . . got me through a lot of scrapes.” Another
client, an Anglo man with a total of twelve years prison con-
finement who has stayed working eighteen_months, offers,
“without Mr. A. /Director, Halfway House/ and Mrs. B. 1357 I
could never have made it. . . . It's not only me she's helped.
I know other guys at the Halfway House had help from her . . .
She's a real busy beaver. God's gift to convicts.”

Job ggé;t Case Study #3

//A//‘JA'S parents are from Mexico and had little education.

{/ In California, his father worked as a barber, his mother as a

laundryworker. JA still lives in the same neighborhood he
grew up in. It is similar to the one he works in. Like his
father JA worked as a barber for a number of years. JA had
two years of college, and tired of barbering because it did
not pay enough money, he came to the state employment service
as an interviewer of job applicants (ESO I). A couple of years
later, he took the Minority Employment Representative (MER)
position, keeping tabs on governm