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Q Dear Mr Chalrman. 

iv- 
Th.zo IS the fourth of a series of reports m response to your 

letter of July 28, 1971, requestmg the General Accounting Office to 
conduct an ongolng review and evaluation of the programs undertaken 

by the Department of Labor to implement the Emergency Employment q 
Act of 1971 (85 Stat 146) 

Thus report 1s concerned mth the methods and procedures wbch 

States, counties, and cltxes (program agents) and other governmental 
umts, such as school dlstrlcts, servmg as subagents followed m se- 

lecting and tiring per sons for public service jobs Also, the report 
comments on several issues related to the selectlon and enrollment 

of persons 

Our review covered the actlvltles of 25 program agents and in- 
cluded the selection and enrollment of per sons m both the Public Em- 
ployment Program under section 5 of the act and the Specml Employ- 

ment Assistance Program under sectlon 6 of the act, 

The contents of tbs report were discussed mformally wrth offl- 
clals of the Department of Labor and wrth representatives of certain 
program agents These offlclals, however, have not been given the 
opportunity to formally consider and comment on the report 

In accordance with our agreement ‘With your office, we are 
providing a copy of this report to the Chairman, Select Subcommittee 

CL on Labor, House Committee on Education and Labor We will make r yl$ 



B- 163922 

further dlstrlbutlon of this report only after your agreement has been 
obtained or public announcement has been madt by you concerning 
Its content 6. 

Sincerely yours, 

Comptroller General 
of the Umted States 

The Honorable Gaylord Nelson 
Chalrman, SubcommIttee on Employment, 

Manpower, and Poverty 
Committee on Labor and Public Welfare 

S’ - 

United States Senate 
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COMPTROLLER GENERAL'S REPORT 
TO THE SUBL'OMMITTEE ON EMFLOXQ'ENT, 
MANPOWER, AND POVERTY 
COMMITTEE ON LABOR AND PUBLIC WELFARE 
UNITED STATES SENATE 

DIGEST ------ 

WHY THE REVIEW WAS MADE 

This report, fourth of a series pre- 
pared by the General Accounting Of- 
fice (GAO) In response to a request 
by the Subcommittee Chairman, re- 
views the selection and enrollment 
of partlclpants in programs under 
the Emergency Employment Act of 
1971 (EEA) 

To implement the programs, the De- 
partment of Labor awarded grants 
totaling about $959 million during 
fiscal year 1972 to about 700 
States, count-res, cltles, and In- 
dian tribes serving as program 
agents 

FINDINGS AND CONCLUSIONS 

Rwcedures for reachmg, sereenzng, 
and hzrznq pmtzczpants 

As of June 1972 EEA had obtained 
public service Jobs in State and 
local governments for 168,700 per- 
sons About 17,000 of these persons 
had been previously employed in 
State or local governments but had 
been laid off, generally because of 
budgetary problems 

The special publicity and outreach 
efforts of the program agents, as 
well as the rate of unemployment and 
the number of unemployed persons II-I 
the areas served by the agents, un- 
doubtedly had some effect on the 
number of persons applying for EEA 
Jobs 

SELECTION AND ENROLLMENT OF 
PARTICIPANTS IN PROGRAMS UNDER THE 
EMERGENCY EMPLOYMENT ACT OF 1971 
Department of Labor B-163922 

Although GAO's analysis did not es- 
tablish any direct correlation be- 
tween the outreach efforts or the 
number of unemployed persons and the 
number of Job applicants, it did 
show that generally the higher the 
rate of unemployment, the higher the 
ratio of applicants to Jobs (See 
P 5) 

Data on the characteristics of the 
non-selected applicants was not ade- 
quate This prevented an assessment 
of whether, given existing hiring 
practices, these persons could have 
been successfully accommodated in 
the program had additional Jobs been 
available (See P 7 1 

Matching applicants to the available 
Jobs--screening, referring, and hlr- 
lng--has largely been achieved 
through existing admlnlstratlve 
units of government, without creat- 
lng new bureaucracies and apparently 
wlthout changing much in the exist- 
lrtg institutions 

Some agencies have made special ac- 
commodatlons for program applicants, 
circumventing usual hiring requlre- 
ments or standards However, there 
are lndlcatlons that the effect of 
these special accommodations may be 
only temporary and that they may not 
insure permanent placement for many 
participants (See pp 9 and 17 ) 

Efforts to get unemployed persons 
into Jobs as soon as possible met a 
number of obstacles, some of which 
could not have been anticipated and 
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Tear Sheet 1 



others of which could have been 
ellmlnated by better planning and 
program ~nformatlon (Seep 10) 

Application of the rule that former 
regular employees could not be re- 
hlred by program agents as EEA par- 
ticipants wlthln 30 days, which was 
established by the Department at the 
direction of the Senate Committee on 
Approprlatlons, generally caused no 
problems among the program agents 
included In the GAO review, except 
at two locations where It resulted 
in inequitable treatment for both 
regular employees and EEA partici- 
pants The Senate CommIttee on Ap- 
proprlatlons advised the Department 
in February 199'2 that it could be 
more flexible III applying the 30-day 
rule However, the Department's 
reply to the Committee stated that 
1-t planned to continue its present 
regulation to assist in controlllng 
maintenance of effort by program 
agents (See p 14 ) 

Reachzng target groups 

Program agents established various 

2 

prlorltles for hiring persons to 
fill Jobs under EEA The maJority 
of program agents had hiring pro- 
cedures which gave preference to 
veterans, and some program agents 
gave preference to veterans who had 
served in Korea or Vietnam over 
other veterans (See p 20 ) 

Almost all the program agents stated 
that they also gave preference to 
other slgnlflcant segments of the 
unemployed, Including (1) dlsadvan- 
taged persons, (2) members of mlnor- 
it groups, (3) welfare recipients, 
(43j former enrollees in manpower 
tralnlng programs, and (5) persons 
displaced by technological changes 

Data on the extent of unemployment 
among the significant segments of 
the population was generally not 
available on a localized basis 
GAO therefore was unable to determ- 
ine whether the various groups of 
unemployed persons, such as young 
or disadvantaged persons, were being 
properly represented amon those 
be1 ng hired (See p 22 3 
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CHAPTER1 

INTRODUCTION 

(EEA) 
The purpose of the Emergency Employment Act of 1971 

1s to provide unemployed and underemployed persons 
with transltlonal employment In fobs provldlng needed public 
services during trmes of high unemployment. Wherever fea- 
sable, such related services as education, training, and 
counseling are to be provided to enable workers to move into 
employment not supported by the act. The Congress appro- 
prlated $1 bllllon for fiscal year 1972 to implement the act. 
The act authorizes an approprlatlon of $1.25 bllllon for 
fiscal year 1973. 

To carry out the act, the Department of Labor had 
granted about $959 mllllon through June 1972 to about 700 
States, counties, citres, and Indian tribes serving as pro- 
gram agents. Department of Labor reports indicated that 
about 192,700 persons would be employed In public service 
Jobs under the act. The reports showed that, as of June 
1972, about 168,700 persons were employed. 

The act set forth a number of criteria for the selec- 
tion of program partlclpants by the program agents. In ad- 
dition, the Department's regulations and guidelines for lm- 
plementlng the program contain various crlterla, requlre- 
ments, and goals pertalnlng to the selection of partlclpants. 

Section 7 of the act requires program agents to provide 
assurance that, in filling public service Jobs, they will 
give special conslderatlon to unemployed or underemployed 
veterans who served in Indochina or Korea. The Department's 
guldellnes set a goal that at least one-third of all partx- 
lpants be veterans who served in the Armed Forces on or after 
August 5, 1964, and who received other than dishonorable 
discharges. 

Section 12 of the act calls for selecting program par- 
tlclpants equltably-- In accordance with the act--among 
slgnlflcant segments of unemployed persons and for conslder- 
lng the relative numbers of unemployed persons In each seg- 
ment. The Department's regulations and guldellnes ldentlfy 
the slgnlflcant segments as: 



i. Vietnam-era veterans. 

2. Young persons 18 to 22 years of age entering the 
labor force. 

3. Persons 45 years of age or over. 

4. Migrant farmworkers. 

5. Persons whose native tongue IS not English and whose 
ablllty to speak English 1s lrmlted. 

6. Persons from famllles wrth incomes below the poverty 
level or welfare reclplents. 

7. Persons who have become unemployed or underemployed 
as a result of technological change or whose most 
recent employment was with Federal contractors who 
have cut back In employment because of shifts in 
Federal expenditures. 

8. Others who come from socLoeconomlc backgrounds 
generally associated wrth substantial unemployment 
and underemployment. 
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CHAPTER2 

PROCEDURES FOR REACHING, SCREENING, AND 

HIRING PARTICIPANTS 

As of June 1972 EEA had obtalned public Jobs In State 
and local governments for about 168,700 persons About 
17,000 of these persons had been previously employed In 
State or local governments but had been laid off, generally 
because of budgetary problems 

Procedures used by program agents for advertlslng to 
potential employees the avallablllty of Job opportunities, 
for obtalnlng referrals, and for matrhlng applicants to 
the available posltlons--screening and hlrlng--directly af- 
fected the accomplishment of program objectives 

REACHING POTENTIAL APPLICANTS 

Program agents' efforts to pubmlze the public employ- 
ment programs varied widely in degree and method For 
example, city offlclals in San Jose, California, made limited 
use of the mass media whereas Los Angeles, California, ad- 
vertlsed the programs In newspapers, on radio and tele- 
vision, and even by a banner towed by helicopter over 
Mexican-American areas of the city. A few agents relied 
principally on employment service referrals, whereas other 
program agents contacted local community organlzatlons, 
welfare offices, minority groups, or Veterans Admlnlstratlon 
offxes or hired outreach workers to recruit speclflc types 
of employees 

Often advertising and recruitment were directed toward 
the significant segments of the unemployed--mainly veterans 
and mlnorltles Of the program agents reviewed, 14 indicated 
that veterans were given first prloraty m them hiring 
order Nine of these agents made special efforts to recruit 
veterans, lncludlng sending letters or lists of the types 
of Jobs available to local Veterans Admlnlstratlon offices, 
advertising In newspapers and on radio, setting up special 
outreach programs, or contacting veterans as they were 
discharged 



None of the agents placed minority group members first 
on their list of hzring priorities. However, 14 program 
agents indicated special outreach efforts had been made to 
attract minority applicants. Seven of these agents used 
minority or bilingual outreach workers to recruit Spanish- 
speaking persons, blacks, orientals, etc; eight agents ad- 
vertised in minority newspapers or on minority radio sta- 
tions; and a few agents held meetzngs with, or sent job 
listings to, minority organizations. 

The use of special outreach workers proved to be an 
effective means of attracting minority applicants For 
example, Stanlslaus County, California, wrth a snzable 
Mexican-American population, hlred three outreach workers-- 
one white and two Mexican-Americans--and three job inter- 
vlewers-- a white, a black, and a Mexican-American. The en- 
rollment records for Stanislaus County showed that, although 
51 percent of the persons hired were white, 32 percent were 
Mexican-American and 12 percent were black. The other 
5 percent were classified as oriental, Asnerlcan Indian, or 
other. 

The special publicity and outreach efforts of the pro- 
gram agents, in addition to attracting specific minority 
group members to apply, probably increased the total number 
of applicants for EEA jobs. However, we were unable to 
find any direct correlation between these efforts and the 
total number of applicants because of other variables, such 
as the number of unemployed persons and the rate of unemploy- 
ment in the area, that influenced Job applicants. 

Although the number of job applicants exceeded the 
number of available Jobs in each of the 18 areas for which 
data on applicants was available, we found significant dif- 
ferences in the ratio of applicants to Jobs. The number 
of applicants per job ranged from a ratio of about 2 to 1 in 
areas of moderate unemployment to as high as 16 to 1 in 
areas of substantial unemployment. For example, tie State 
of South Carolina, with a 5.5-percent unemployment rate, 
reported about 1,000 applicants for its 600 jobs whereas 
the city of Seattle, Washington, with a 14.4-percent unem- 
ployment rate, reported 8,000 applications for about 500 
jobs. 
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Our analysis also showed that generally the higher the 
rate of unemployment, 
to Jobs 

the higher the ratio of applicants 
Areas with unemployment rates of 7 percent or 

higher generally had a ratio of 5 or more applicants per 
Job In areas with unemployment rates below 7 percent, 
the ratio generally ranged from about 2 to 4 applrcants 
per Job. There were, however, some exceptions For ex- 
ample, Detroit, Michigan, with a 10.6-percent unemployment 
rate, had four applicants for each Job whereas Indianapolls, 
Indrana, with a 5-percent unemployment rate, had seven ap- 
plicants for each Job. 

The correlation between unemployment rates and the 
number of applicants appears to be rather slgnlflcant 
The amount of EEA funds for Jobs available per unemployed 
person was generally greater in areas with high unemploy- 
ment rates --due to the weight that the Department gave to 
this factor in allocatrng funds to program agents for creat- 
1ng fobs-- and this fact should tend to decrease the number 
of applicants per Job We believe that the Department 
should analyze thus relatronshlp further to ascertain the 
reasons for Its occurence and whether or how lt should be 
considered in future policy decisions regarding public em- 
ployment programs 

Although many program agents maintained files on the 
names and addresses of applicants who had been interviewed 
but not selected for employment, the Department's existing 
management information system does not provide for report- 
ing data on the names or characterlstrcs of rejected appll- 
cants The lack of this data prevented us from assessing 
the extent to which, given present hlrlng practices and 
public service needs, such persons could have been success- 
fullyaccommodated in the program had additional positrons 
been available. 

We brought this matter to the attention of Department 
offlclals responsible for the EEA programs. These offlclals, 
while recognizing the desirability of having data on non- 
selected applicants, stated that under present condltlons 
it would be too costly to incorporate such data into the 
EEA management lnformatlon system. 
however, 

The officials believed, 
that such data could be obtalned on a survey or 

sample basis. 



We believe that, should EEA become a continuing pro- 
gram, the Department of Labor should establrsh procedures 
to obtain data on nonselected applicants on a sample basis, 
to permit an assessment of the kinds of persons seekxng 
public employment and the kxnds of skills they offer, 
Such information also could be useful In determinlng whether 
actual enrollments fairly represent srgnificant segments 
of the unemployed applicants and in determining the kinds 
of jobs and services which could realistically be developed 
in an ongorng program. 
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SCRJZENING AND HIRING PARTICIPANTS 

For the most part, program agents used existing in&l- 
tutions and administrative procedures to screen and hire 
participants. 

State employment services were the primary source of 
Job applicants, although civil service agencies, community 
action agencies, employing agencies, and model titles were 
also used Other sources of applicants included urban 
leagues; Mexican-American centers, youth employment centers, 
chambers of commerce, and manpower training programs, such 
as the Neighborhood Youth Corps, the Concentrated Employment 
Program, and residential manpower training centers. Also 
persons often went to the program agencies' offices seeking 
employment 

The State employment security agencies or other referring 
agencies usually made referrals to Jobs (1) from established 
lists of persons who had asked for Job placement assistance 
or who were on Job registers or (2) from applications of 
persons applying specifically for public service Jobs 

The program agents or hiring agents, for the most part, 
did not establish special testing procedures for EEA appli- 
cants Some agents waived or deferred civil service testing 
for the EEA applicants Others required the applicants to 
qualify for the Jobs through tests normally given for the 
positions, i e , skill tests, such as typing or steno tests, 
or evaluation tests, such as for vocabulary or abstract in- 
telligence In some cases, no tests were administered at 
all and only interviews of the applicants were conducted 

Applicants hired were usually those deemed best quali- 
fied by whatever standards the program agents applied Na- 
tionwide data on the program partrcipants showed that. 76 per- 
cent were high school graduates, 14 percent were college 
graduates, and 11 percent had previously been employed by 
the program agents Educational and previous employment data 
for participants at the program agents which we reviewed was 
similar to the national data 

Some program agents did make special accommodations for 
program applicants, circumventing usual hiring requirements 
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or standards (see p 17 >, but most agents processed EEA 
applicants through the same administrative institutions and 
procedures as used for other applicants, without special 
testing 

It appears that program agents were able to fill the 
Jobs provided through EEA without significantly changing 
their normal screening and hiring procedures This may be 
attributed, rn part, to the practice of hiring best qualified 
persons As long as the program guidelines do not specify 
who is to be hired and as long as the number of jobs pro- 
vided is small in relation to the number of unemployed, 
agents will probably continue to operate in a srmilar manner 
and to fill available Jobs with persons who best meet the 
established Job requrrements 

TIMELINESS OF HIRING 

The hiring of 168,700 partlclpants into the EEA programs 
durxng the 10 months ended June 1972 is a substantial 
achievement Much of the programs'success can be attributed 
to the Department's decision to use existing institutions 
and organizations to manage the programs and to the Depart- 
ment staff's management However, for a variety of reasons, 
many of the program agents experienced delays which prompted 
the Department to Issue instructions in November 1971 to the 
agents to accelerate their hiring 

Almost all the program agents included in our review 
were authorized by the Department to start hiring partici- 
pants in August 1971. By the end of September, all had re- 
ceived their rnitlal funds from the Department, had sent 
their first Job orders to the State employment services, and 
had hired their first enrollees. We noted,, however, that 
only half of the program agents included in our review had 
filled 50 percent of their authorized positions prior to 
December 1971, Hiring was subsequently accelerated, and by 
March 1972 all the program agents had filled all or almost 
all their authorized positions 

Reasons cited for delays by four of the program agents 
which had dlffzculty reaching 50 percent of their authorized 
goals by December were problems encountered with civil serv- 
we systems For example,Boston, Massachusetts, officials 
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stated that crvrl service procedures whrch requrred partxr- 
pants to be hrred through the State civil servxe system had 
caused delays up to 2 months 

Other program agents advised us that other factors had 
delayed their hlrlng of EEA participants These factors can 
be categorized as (1) being attributable to procedures or 
requirements of the Department of Labor and program agents, 
(2) arlslng from actions by groups outside the program, and 
(3) being attributable to actions by, or circumstances In- 
volvlng, the program agents 

Delays attributable to the 
Department of Labor and program agents 

--Approvals of program applxations for Cmcumatl, 
Ohio, Detroit, Michigan, and Wayne County, Michigan, 
were delayed because of revrsions requrred to meet 
hlrmg and matchmg-fund standards 

--Program agents were required to permanently retain 
50 percent of the EEA enrollees, so Detroit offlcrals 
spent a great deal of time trying to select positions 
xn which there was a reasonable chance to permanently 
retain the enrollees 

Delays attributable to groups 
outslde the program 

--A legal assistance organization rn Calxfornla instl- 
tuted an action which resulted rn a court-unposed 
temporary restraining order that froze the hlring of 
all EEA employees until procedures were developed to 
insure the hlrrng of more unskilled workers, such as 
migrant farmworkers 

--Union complaints about the level of Jobs created for 
EEA enrollees caused delays 111 approvmg revlsx.ons 
of program proposals m Cmcinnatr and Los Angeles 

11 



Delays attrrbutable to actrons or 
circumstances rnvolvLng program agents 

--The East Baton Rouge, Loulslana, personnel department 
was slow rn referring applicants to the employing 
agencies. 

--The Puerto Rican program agent had lnsufflclent time 
to train staff members and to set up a recruiting 
apparatus. 

--The requrrement that all the contracts between the 
Callfornla program agent and Its subagents had to be 
reviewed by the legal and admlnlstratlve agencies 
delayed hlrlng. 

--The lack of certain equipment necessary to meet a 
publrc service need precluded the lmmedrate hlrlng of 
partlclpants to fill the Jobs in Richmond County, 
Georgia. 

--Georgia's program representative said that enrollment 
was slow because the people having the skills needed 
to provide public services are not the people who are 
unemployed. Three other program agents also had dlf- 
faculty III filling certain posltlons because of the 
lack of qualified candidates. 

--Program agents for Callfornla and Atlanta, Georgia, 
were attempting to implement a hiring system for EEA 
employees parallel to the exlstrng clvll service sys- 
tem and, at the same time, to placate State employee 
associations. 

-m-- 

The factors which agents cited as having delayed hzrlng 
reflect, in part, problems which are to be expected in a new 
and untried program. Some delays, such as those resulting 
from agents' efforts to develop programs which would insure 
50-percent retention, were attributable to controls designed 
to accomplish various obJectlves of the program. Groups out- 
side the program intervened to protect established interests 
or to direct the program toward specially discerned needs, 
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and delays of this type could probably be neither antlcl- 
pated nor avolded. 

However, It appears In certain cases that hlrlng could 
have been prompter through better planning and dlssemlnatlon 
of program information. Drawrng upon the experience of the 
program agents during the lnltlal phase of the program, we 
believe that, should the program continue, the Department 
could Improve the tlmellness of hlrlng by strengthening its 
regl-onal office staffs to expedite review and approval of 
grant appllcatlons and to provide increased technical as- 
sistance to program agents. Delays attributable to the lack 
of qualrfled candidates could be mrtlgated by having program 
agents rdentlfy the skills whrch are most likely to be avall- 
able among the potential program applicants in their areas 
and to match these with prrorlty public service needs. 

We previously reported to the Chairman, Subcommittee on 
Employment, Manpower, and Poverty, Senate Conrmlttee on Labor 
and Public Welfare (B-163922, Feb. 16, 1972), that program 
agents had experienced delays In hiring persons In programs 
under the act and that,to utlllze available funds because of 
the lag In hlrlng, the Department of Labor instructed pro- 
gram agents to hire more persons than orlgrnally planned In 
the grant appllcatlons. 

Many of the program agents Included In our review began 
to hire addltlonal persons. Three program agents, however, 
stated that, because of the uncertainty of the size of next 
year's grant and the estimated length of the program perrod, 
they were concerned that using the available funds to hire 
more persons than they had orrginally planned might ultl- 
mately have an adverse effect on program partlclpants. The 
East Baton Rouge program agent, for example, stated that, If 
the funding level for the next program year 1s equal to or 
less than that for the present year, the Jobs of the addl- 
tlonal enrollees hired may have to be terminated. 

The Clnclnnatl program agent hoped to reduce, through 
attrition, the number of partrcipants back to an earlier 
planned level. The agent's officials advised us that they 
were taking this action because of their desire not to have 
to lay off partlclpants when the current program period 
terminates. 

13 



EFFECT OF DEPARTMENT'S 30-DAY RULE 

The Department's EEA guidelines state that former em- 
ployees of a program agent or any designated employing 
agency are eligible for participation in the program only 
if they have been unemployed for a period of 30 days or 
longer prior to being employed in a job funded under the act 
This provision was established in accordance with the Senate 
Committee on Appropriations' report (S. Rept. 92-355) on the 
EEA appropriation for fiscal year 1972, which stated: 

II** the committee directs that no funds appro- 
priated under this act shall be used by an ell- 
gable applicant to pay wages and compensation to 
any employee previously employed by said appli- 
cant unless such employee was terminated 30 
days prior to being rehired **." 

Theappllcationof the 30-day rule caused no problems 
among most program agents included in our review, beyond an 
occasional vlolatlon involving Individual enrollments 
However, serious problems did arise in two of the largest 
programcities. These problems which involved Issues of 
seniority and job discrimination are described below 

Seniority and the 30-day rule 

Agreements between public agencies and employee unions 
may provide "bumping" rights, on a seniority basis, for em- 
ployees SubJect to layoffs In conJunction with the Depart- 
ment's 30-day rule, such agreements can have a serious ef- 
fect on the ability of the programs to offer Job opportuni- 
ties which will provide unemployed and underemployed persons 
with an opportunity for continuing employment. 

In January 1972, because of budgetary constraints, the 
city of Detroit proposed to lay off 1,500 to 1,800 city em- 
ployees and to rehire a part of these employees under EEA 
The city's plan was to replace about 1,000 then-employed 
EEA participants with the lard-off regular employees, To 
do this Detroit requested the Department to waive the 30-day 
rule. 
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The Department and Detroit crty officrals agreed, as 
a result of meetings, that the cxty could use available 
EEA funds to rehire city employees but that the number of 
persons who could be rehired was lrmrted 

In February 1972 Detroit was forced to lay off 352 em- 
ployees. Of these, 243 were regular cxty employees and 109 
were formerly unemployed persons hlred under EEA Although 
funds remalned avallable for the EEA positrons, the 109 EEA 
employees lost therr jobs because of senrorlty bumping by 
regular city employees. 

Detroxt city officials proposed to the Department that 
all the 352 lard-off employees be rehired under EEA after 
30 days, The Department concurred, and on March 13 the em- 
ployees were rehrred In this way the 30-day rule was ob- 
served, but the rule, combined with seniorxty rights, had 
the effect of forcnng 109 persons already employed by EEA 
to become unemployed for a month 

Job dlscrxmlnation and the 30-day rule 

Three Los Angeles city employees' organizations com- 
plained that jobs being funded under the act caused a serious 
problem of gob dsscrlmlnation and Inequity for present city 
employees The problem arose when some city employees were 
demoted to lower grade Jobs because of budgetary problems 
Subsequently, the higher grade Jobs were included among those 
funded under EEA and persons hired with EEA funds were to 
fxll the jobs that the city employees had formerly held 

One of the unions requested the crty to obtain a waiver 
from the Department on the 30-day rule and to give present 
city employees the first opportunity to fill listed job 
openings under the act. The Department's regional repre- 
sentative advised the city that he had no authority to 
waive the 30-day rule but suggested that, In areas where 
demotions had occurred, the crty establish EEA jobs at 
levels below those presently held by demoted city employees. 

The city officxals stated that, although they sympa- 
thized with the regular employees, the city did not have 
sufflclent resources to fund the higher level Jobs nor 
could it operate the rncreased programs made possible by 



EEA without the positions from which the regular employees 
had been demoted. An EEA representative of the city told 
us that the city had hlred about 30 persons under EEA to 
fill jobs from which regular city employees had been demoted 
because of budgetary problems. 

The 30-day rule, adopted at the direction of the Senate 
Committee on Appropriations, 1s intended to insure that 
program agents do not use EEA funds to perform functions 
previously performed and financed out of their regular rev- 
enues. We agree that maintenance of effort by program 
agents is necessary to avoid circumvention of the act, It 
appears, however, that certain inequities have occurred be- 
cause of the rigid enforcement of the 30-day rule. 

In February 1972 the Chairman and the Ranking finorlty 
Member of the Subcommittee on Labor and Health, Education, 
and Welfare, and Related Agencies of the Senate Committee on 
Appropriations wrote to the Secretary of Labor concerning 
hardships being experienced because of the 30-day rule, 
The letter stated that, where local Jurisdictions have ex- 
hausted all revenue sources legally available to them and 
where, as a result, the jurisdictions are forced to terml- 
nate employees, the rehiring of such employees may not have 
to wait 30 days 

On March 8, 1972, the Assistant Secretary for Manpower 
advised the Subcommittee that the Department appreciated 
the flexibility given to it but had decided that the 30-day 
rule was such an important ingredient in its efforts to 
maximize the number of new jobs created that it did not plan 
to change its regulations. 
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EFFECT OF ESTABLISHED fE.RSONNEL 
SYSTEMS ON HIRING 

Under established personnel systems, hiring require- 
ments, including civil service requirements, may in some 
cases constitube an impediment to employment for certain 
persons. The act therefore required assurances from pro- 
gram agents that they would reevaluate these requirements 
and related practices. 

Strictly applied civil service regulations requiring 
specific qualifications and the passing of written examina- 
tions presented the greatest barriers to EEA participants 
attempting to obtain permanent posrtions, Such regulations 
were generally strictly applied in State agencies, local 
governments and other hiring agents were usually more flex- 
ible. 

About one-half of the program agents included in our 
review stated that they hired only persons who they felt 
cotid or already did meet civnl service requirements. Four 
of these program agents said that they were doing this be- 
cause they wanted to insure that the EEA participants hired 
would have a good chance of becoming permanent employees. 
In certain locations program agents hired only persons who 
had already qualified for positions and who were listed on 
civil service registers 

For Jobs which were SubJect to civil service require- 
ments, about half of the program agents hired persons who 
might not normally have met the established requirements. 
Five of these agents stated that they intended to give the 
EEA enrollees sufficient on-the-Job training to meet the 
established requirements. Crty officials of San Jose stated 
they were hiring only those underqualified applicants who 
they belreved could be trained for permanent placement be- 
fore the program ends. Accordingly, they are designing 
training courses which ~~11 help EEA enrollees to place 
high on civil service examinations. 

For about half the program agents included in our re- 
view, civil service or other hiring requirements were not 
so much a problem to immedzate hiring under EEA as they 
were to the EEA participants' chances of obtaining permanent 
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tenured employment at some future date. The ability of the 
EEA partlcapants to obtain permanent employment depends on 
several factors, lncludlng (1) the types of Jobs the partic- 
lpants are being hired for, (2) the participants' qualzfica- 
tions and the training they receive, (3) the types of agen- 
cies the participants are being employed by, and (4) the 
discretion of the cognizant crvil service agency, 

Among those program agents which were taking special 
measures or attemptrng to work around their systems to ac- 
commodate EEA applicants, some were bypassing qualified 
persons who were on the civil service regrster in order to 
hire EEA participants. These program agents would review 
the register by starting at the top and checking with the 
listed applicants until they identified EEA eligibles who 
were unemployed. Persons who were already employed and 
were seeking different or better Jobs were bypassed m the 
selection. 

Although this procedure gave an initial advantage to 
unemployed applicants for EEA positions, the advantage was 
limited by the fact that the appointments they received 
were often provisional. Several of the program agents which 
hired EEA participants by bypasslng other persons continued 
to carry the EEA particrpants on their civil service reg- 
isters. They malntained that the EEA participants could 
not move to permanent positions until their names reached 
the top of the registers or until persons occupying higher 
posltlons on the register had first been given an opportu- 
nity to accept or reJect the Jobs. In most of these cases, 
an EEA participant does not acquire any seniority until he 
moves into a permanent positron. 

The Massachusetts program agent was experiencing diffi- 
culty in promptly hirlng participants. To expedite hiring, 
the local civil service offlcrals agreed to allow agencies 
to hire participants on a provisional basis without referring 
to the civil service registers for qualified applicants. 
The clvll service agency plans to screen the registers, 
however, and it 1s possible that present EEA participants 
may be replaced with other eligible applicants who are un- 
employed and whose names are on the civil service registers. 
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In summary, it appears that, for many program agents, 
civil servzce or other hirlng requirements have presented 
no impediment to EJU hiring because the program agents have 
deliberately selected andenrolled applicants who already 
met, or were likely to readily meet, existing standards. 
Other program agents have relaxed or altered established 
hiring procedures to accommodate EEA applicants who might 
not otherwise be hrred. However, EEA enrollees who benefit 
from these special procedures may encounter problems in the 
future in obtaining permanent employment. T?KLS is espe- 
cially true of those who have been given a temporary ad- 
vantage on a civil service register or who have been placed 
in provisional posztions. 

We are continuing our examination of the effect that 
program agents ' hiring and civil service requirements had 
on the operatron of EEA and plan to report m more detail 
on this subJect later. 
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CHAPTER 3 

REACHING TARGET GROUPS 

Program agents established various prlorltres for hlr- 
lng persons to fill Jobs under EEA. The magorlty of program 
agents had hlrlng procedures which gave preference to vet- 
erans, and some program agents gave preference to veterans 
who had served In Korea or Vietnam over other veterans. Al- 
most all the program agents stated that they also gave pre- 
ference to other slgnlflcant segments of the unemployed, In- 
cluding (1) disadvantaged persons, (2) members of mlnorlty 
groups, (3) welfare reclplents, (4) former enrollees in man- 
power training programs, and (5) persons displaced by tech- 
nologlcal changes. 

A schedule of the characterlstlcs of the EEA enrollees 
for the program agents included in our review 1s shown in 
appendix II. At the time of our review, only 11 of the 25 
program agents had achieved the goal of having one-third of 
the partlclpants consist of Vietnam-era veterans. 

Data on the extent of unemployment among the slgnlflcant 
segments of the population on a localized basis was gener- 
ally not available at the program agents we reviewed. We 
therefore could not determine whether the various groups of 
unemployed persons, such as young or disadvantaged persons, 
were being properly represented among those being hlred. 

ENROLLMENT OF VETERANS 

Vietnam-era veterans consltute one of the speclfled 
target groups for public service Jobs under EEA. Although 
the leglslatlon did not contain a mlnlmum hlrlng goal, the 
Department's guldellnes provided for a goal of having 
Vietnam-era veterans-- those who served in the Armed Forces 
on or after August 5, 1964, and who received other than a 
dlshonorable dlscharge-- constitute at least one-third of all 
EEA partlclpants. Revised guldellnes raised this goal to 
40 percent for fiscal year 1973. 

The guldellnes provided also that all Job vacancies, 
except those to which former employees are being recalled, 
must be listed with the State employment services and with 
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other public or private organrzatlons concerned wrth veteran 
Job placement. The State employment agencies were accorded 
48 hours to exclusively recruit and refer ellglble veterans 
before the vacancies were filled from other sources. 

Because of the low skill level and pay being offered, 
It was extremely dlffrcult to enroll veterans In Puerto 
Rico--only about 2 percent of the enrollees were Vietnam-era 
veterans. For the other 24 program agents, about 25 percent 
of the enrollees were Vietnam-era veterans. For 11 of these 
24, Vietnam-era veterans constituted about one-third or more 
of the enrollees. 

With the exceptron of (1) establlshlng a goal for en- 
rolling Vietnam-era veterans and (2) lnformlng veterans or- 
ganizations of -job openings and having the State employment 
agencies give 48-hour advance recrurtment and referrals for 
Job openings to eligible veterans, generally no special out- 
reach services were afforded to veterans. Goals, when they 
were reached, appeared to be reached because of speclflc ac- 
tlons by certain program agents, such as meeting with lndl- 
vrdual veterans to inform them of available EEA positions 
and contlnulng contact wrth representatives of mllltary in- 
stallatlons to inform them of the avallablllty of EEA Jobs 
for soon-to-be-released servicemen. Representatives of 
these hlrrng agents stated that, If they had not made spe- 
cial outreach efforts, they would not have been able to en- 
roll therr quota of veterans. 

Program agent representatives for Massachusetts and 
Puerto RICO reported that, although a slgnlflcant number of 
unemployed veterans were In their jurlsdlctlons, many vet- 
erans refused to take EEA Jobs because of the low wages and 
the menial nature of the posltlons. This appears especially 
true In Puerto RICO where the hiring agents have geared their 
programs toward creating a relatively large number of low- 
paying, unskilled posltlons. Although these sltuatlons may 
have worked to the detriment of veterans, they may have been 
beneficial to that segment of the population--the so-called 
hard-core unemployed-- that would otherwise not have been able 
to qualify for public employment Jobs. 
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LACK OF LOCALIZED DATA ON UNEMPLOWENT RATES 

Complete and precrse data IS lackrng at local levels on 
the rates of unemployment among the various slgnrficant seg- 
ments of the populatxon Because adequate data was not 
available, program agents were not able to Insure that pub- 
lx service employment opportunltles were available equita- 
bly among slgnifrcant segments of the unemployed populatxon 
m relatron to the numbers of unemployed persons in each 
segment 

Most program agents advrsed us that the data on popula- 
tlon, employment, and unemployment which they had included 
m their applxatrons for funds under the act had been ob- 
tarned from the State employment security agencies Program 
agents reported having problems usrng this statrstxal data 
srnce IL was on a metropolitan-area basis whereas the agents 
were developing plans for other Jurlsdlctlons, such as a 
county, a city, or certain sections of a county or crty 

Program representatives for Detroit told us that, since 
the characterlstrcs of the unemployed population m terms of 
slgnlflcant segments were unknown, they were unable to pro- 
portlonately select EEA enrollees from the target groups 
speclfred m the act Agents in Massachusetts attempted to 
achieve proportronal enrollments among segments of the un- 
employed by estrmatang the size of the slgnrflcant segments 

Two Department of Labor monthly reports--the Current 
Population Survey and the labor area summary reports--were 
the prlnclpal sources of unemployment data generally avarl- 
able to program agents Neither of these reports IS suitable 
for direct use by agents attempting to serve slgnlflcant 
segments of the unemployed population in numbers proportlon- 
ate to their mcldence in the total unemployed populatron 

The Bureau of Labor Statlstlcs Handbook of Methods for 
Survey and Studies states that the Current Population Survey 
1s designed to produce national estimates, it 1s not desrgned 
to produce estunates for States and areas. The Current Pop- 
ulation Survey 1s also available annually for a number of 
selected locations throughout the country 
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The monthly labor area summary reports are Intended to 
provide statistlcal and other data needed for operating Fed- 
eral area assrstance programs and for classifying areas ac- 
cording to relative labor supply This data, however, IS 
not classified by demographic, social, and economic charac- 
teristlcs of the unemployed and 1s not available on a geo- 
graphic basis consistent with that used for the EEA public 
employment programs 

A Department of Labor task force established to examine 
the adequacy of local unemployment data for use UYI managing 
EEA programs concluded in February 1972 that improved local 
labor market information was needed The task force report 
stated that the State employment security agencies should 
continue to be the mal~l source of data but proposed a number 
of improvements for developing such data 

The task force proposed that revised technlcal guide- 
lanes, setting forth uniform methods of developing data on 
the characteristics of the unemployed, be issued to program 
agents. 

The task force also made recommendations concerning 
(1) reporting by the State employment security agencies on 
unemployment estrmates for areas served by program agents, 
(2) the methodology to be followed to insure uniform un- 
employment data for labor areas, (3) the development of data 
on the characteristacs of the unemployed, and (4) other 
technical aspects of the program. 

The report set forth, for the use of State employment 
security agencies, sources of data for various character- 
lstlcs of the unemployed in local areas, The prmclpal 
sources are the 1970 census data and the information system 
used by the State employment security agencies 

Implementation of the task force recommendations should 
provide program agents and managers with some data on the 
characteristics of the unemployed within specific labor areas 
However, we believe several problems will stall lxmit pro- 
gram agents' abilitxes to znsure that signlfxant segments of 
the unemployed are served in numbers proportronate to their 
Incidence in the unemployed population First, the census 
data which the Department plans to use was obtained In April 
1970 and may not accurately present current unemployment 
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conditions in a particular area Second, although State 
unemployment security data 1s more current than census data, 
it relates only to persons applying to a State employment 
security agency for assistance and therefore may not provide 
accurate data on the unemployed population 

Department officials advlsed us that, although the cen- 
sus data obviously is out of date, it ~111 be updated by the 
State employment securaty agencies and that these agencies 
are beginning to develop the capabrlity to provide some of 
the mformatxon needed for the EEA programs 

Many of the manpower bl1l.s zntroduced zn the Ninety- 
second Congress to provide for comprehensive manpower pro- 
grams or to amend EEA contain provrsrons for labor market 
data, in addition to the monthly national data now being 
provided For example, one bill calls for gathering and 
publishing, on a regular basis, data on unemployment, under- 
employment, and Job vacancies by State, labor market area, 
rural area, and city and poverty neighborhoods 

More precise localized data on unemployment is needed 
if program managers are to properly carry out their respon- 
slbil~t~es under employment programs designed to serve the 
needs of the significant segments of the unemployed equita- 
bly, however, obtaLnrng more precise data will obviously 
cost the Department more than Its present data accumulation. 
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CHAPTER 4 

SCOPE OF REVIEW 

Our review included an examlnatlon of (1) the leglsla- 
tlve hlstory relating to the act, (2) the procedures fol- 
lowed by program agents In selecting and enrollmg program 
participants, and (3) the management lnformatlon reports, 
perlodlcally prepared by the Department, showing the prog- 
ress of hiring and the types of persons hired under the act 

To provrde diverse coverage In our review, we visited 
25 program agents representing seven States, 10 counties, 
and 10 clt1e.s. The selected agents represented (1) rural 
as well as urban areas and (2) areas wrth rates of unemploy- 
ment ranging from 4 percent to 15 percent. Of the $959 mll- 
llon allocated by the Secretary to fund about 192,700 Jobs 
under the act, about $228.7 mllllon was allocated to the 
25 program agents to fund about 46,205 jobs. (See app. I 
for a llstlng of the program agents, funds awarded, and 
Jobs proposed ) 
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APPENDIX I 

FUNDS AWARDED AND JOBS AUTHORIZED FOR 

SELECTED PROGRAM AGENTS UNDER THE 

EMERGENCY EHPLOYMEXI ACT OF 1971 

STATES: 
California 
Georgia 
LouIslana 
Massachusetts 
Puerto RlCO 

Washlngton 
Wyoming 

$ 22,416 4 3,679 
5,092 9 1,518 
6,296 4 1,525 

22,239 2 3,269 
2?,947 7 10,839 
15,937 4 2,523 

1,661 3 411 

COUNTIES 
Adams County, Co10 
Greenvxlle Co&&y, S C 
Krng County, Wash 
Los Argeles County, Callf 
Rxchmond County, Ga 
San Dlego County, Calif 
Stanlslaus County, Calif 
Wayne County, Mlch 

207 5 44 
282 9 50 

108462 0 1,551 
21,999 0 4,627 

532 1 111 
9,570 1 
4,437 9 

1,279 
918 

2,910 5 486 

CITIES* 
Atlanta, Ga 
Baton Rou e 

*o:z 9,, 

and East Baton Rouge, La 
1,125 3 453 

CLnclnAatl, Ohlo 
Detroit, Mich 
Indlanapolrs and Marxon County, In& 

(note b) 
Los Angeles, Calif 
San Drego, CalIf 
San Jose, Callf 
Seattle, Wash 

1,176 7 

xi ; 
19:073,8 

263 
841 
527 

3,365 

3,455 1 750 
23,329 0 4,273 
9,870 1 1,230 
2,937 4 399 
8,411 4 1,274 

Total $228,664 7 46,205 

Funds 
awarded 

(thousands) 
Jobs 

authorized - 

aCombIned applrcatlon for Baton Rouge and East Baton Rouge Parish 

bcombzned application for Indianapolrs and Marlon County 
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APPENDIX II 

COMPARISON OF CHARACTXRISTICS OF PERSONS 

HIRED BY PROGRAM AGENTS IN GAO REVIEW 

AND PERSONS HIRED NATIONWIDE 

Characterlstlcs of enrollees 

GROUP 
White 
Negro 
American Indian 
Oriental 
Spanish-American 
Other 

62 65 
23 21 
4 2 
1 1 
9 7 
1 5 

MILITARY SERVICE STATUS 
Special veteran 
Vietnam-era veteran 
Veteran--other 
Nonveteran 

10 12 
15 15 
15 16 
60 56 

DISADVANTAGED 35 37 

PREVIOUSLY EMPLOYED BY AGENT 11 11 

PUBLIC ASSISTANCE RECIPIENT 18 11 

PROFESSIONAL--OTHER THAN TEACHER 8 6 

HOURLYEEAWAGE 
Less than $2 
$2 to $2 99 
$3 to $3 99 
$4 to $4 99 
$5 and over 

10 16 

3"; 
45 
26 

10 
5 

AGE 
18 or less 
19 to 21 
22 to 44 
45 to 54 
55 to 64 
65 or over 

3 1 
15 12 
67 70 
10 11 
4 5 
1 1 

EDUCATION 
8 grades or less 
9 to 11 grades 
12 grades 
13 to 15 grades 
15 grades or over 

6 9 
13 15 
43 44 
20 17 
18 14 

Selected 
program 
agent.5 Natlonwlde 

(note a) (note b) 

(percent) 

aData based on information avallable at time of GAO vlslt The 
program agents do not include Puerto Rico because of the possible 
dlstortlon of certain categories 

b Data based on April 30 1972, report by theDepartment of Labor 
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