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1
Introduction

Urban workforce development systems are often disconnected from economic development
activity. Economic development strategies are typically long on proposed job creation outcomes
and short on explicit education and training solutions, and job benefits frequently do not accrue to
residents of low-income communities. In some areas, however, this landscape is changing through
unique partnerships between advocacy organizing groups, unions, community-based service
providers, and business and civic leaders that are designed to stimulate job creation in the
construction industry and explicitly target neighborhood residents for these jobs. A particular focus
of these endeavors has been to connect residents of low-income neighborhoods to the good jobs,
apprenticeships, and career advancement opportunities available through the building trades
unions.
With the increasing application of sectoral employment strategies to the needs of low-wage, lowskilled workers, here, too, the construction industry offers considerable appeal. Although the
industry has a long history of being challenged by minorities, women and other disenfranchised
jobseekers and companies to expand economic opportunities, there are limited resources and
networks of support available to community and workforce development organizations interested in
developing sectoral employment strategies to connect these stakeholders to jobs in the construction
and building trades.
Cluster models have been applied to leverage development and job creation within conventional
economic development circles with considerable success. Sectoral intervention models that have
been used to advance community development and economic parity objectives mirror many of the
elements of cluster strategies. Central components of cluster strategies include strengthening the
networks that exist both among the participants of the cluster and to external organizations and
institutions in the targeted industry.
When adapted for equity-focused workforce development, cluster strategies also place strong
emphasis on convening community-based organizations around common issues or interests,
providing training and assistance to build organizational, technical and/or organizing capacity,
promoting peer learning and self-assessment, and demonstrating innovations for the field.
Operationally, cluster initiatives offer a way to provide technical assistance and reach more
organizations than would be possible on an individual basis. Cluster strategies enhance the quality
of technical assistance by informing the process with organizations' experiences through learning
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and support groups. They also facilitate the development of systems reform and public policy
agendas that have broad reach given the diversity of input and types of projects.
This report is intended to provide information to organizations that may be contemplating creating
or participating in construction employment initiatives that are based on cluster models. Following
this introduction, Section II provides a structural overview of the construction industry. It includes a
discussion of the building trade unions, the dynamics between trade unions and non-union
interests, and how these dynamics have affected the training environment and job access. It also
includes a discussion of minority participation in the building trades – an understanding that is
essential to developing effective job and apprenticeship strategies.
Section III examines specific programs and strategies for increasing the participation of minorities,
women, and residents living in low-income communities in the construction industry. It is drawn
from a review of the literature, policy and program information, and key informant interviews. It
examines efforts by community organizations to form partnerships with trade unions, non-union
employers, and governmental agencies to expand apprenticeship opportunities and jobs to lowincome populations. Levers within large-scale economic development projects are examined,
including hiring mechanisms, project labor agreements, and community monitoring and
enforcement. Job creation strategies associated with neighborhood economic development are also
examined, including the use of housing redevelopment incentives, school construction programs,
and transportation initiatives. Additionally, the expansion of minority- and women-owned business
enterprises as job creation tools is examined. Salient issues related to each approach or strategy area
are discussed and examples of innovative programs presented.
Section IV captures information drawn from telephone interviews with 25 researcher, practitioners
and policymakers who are involved in construction initiatives, workforce development and/or
sectoral employment strategies. They were asked to comment on what it would take to implement a
national construction cluster aimed at connecting minorities, women, and low-income people to
jobs in the construction and building trades, including the type of technical assistance and capacity
building needed to support and/or participate in a national cluster. A list of interviewees is found in
Appendix A.
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2
Industry Overview

The Construction Industry is classified under Sector 23 in the North American Industry Classification
System (NAICS) and includes firms engaged in new construction, additions, alterations and repairs,
as well as those identified as construction management firms. The U.S. Census Bureau's Census of
Construction Industries (CCI) divides the construction industry is into three subsectors:1
Building, Developing, and General Contracting "includes establishments responsible for the
construction of building projects. Builders, developers, and general contractors, as well as
land subdividers and land developers are included in the subsector. The construction work
may be done for others and performed by custom builders, general contractors, design
builders, or turnkey contractors. This construction activity may be for sale as performed by
speculative or operative builders."
Heavy Construction "includes establishments engaged in the construction of heavy
engineering and industrial projects (except buildings) such as highways, power plants, and
pipelines. Establishments in this subsector usually assume responsibility for entire nonbuilding projects, but may subcontract some or all of the actual construction work. Kinds of
establishments include heavy construction general contractors, and design builders."
Special Trade Contractors "includes establishments engaged in specialized construction
activities such as plumbing, painting, and electrical work. The activities in this subsector
may be subcontracted from builders or general contractors, or the work may be per-formed
directly for project owners. Special trade contractors usually perform most of their work at
the job site, although they may have shops where they perform prefabrication and other
work."
In 2000, Construction accounted for over $463 billion of the U.S. Gross Domestic Product of
$9,872 billion. (This compares to $1,566 billion from Manufacturing and $2,164 billion from

1

The definitions provided for these three subsectors are taken from: U.S. Department of Commerce (2000),
Industry Summary: Construction, 1997 Economic Census, Subject Series 17, (Washington, DC. EC97C23S-IS).
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Services, for example).2 According to the U.S. Census Bureau's 1997 Census of Construction
Industries (CCI),3 the industry is comprised of 656,448 construction firms that employ 5,664,853
people. It generated over $174 billion in payroll that year. Of the over 5.6 million people employed
in the construction industry 4,332,737, or 76 percent, are construction workers. CCI defines
construction workers as "workers up through the working supervisor level directly engaged in
construction operations, such as painters, carpenters, plumbers, and electricians. Included are
journeymen, mechanics, apprentices, laborers, truck drivers and helpers, equipment operators, and
on site record keepers and security guards." The balance of employees in the construction industry
are "in executive, purchasing, accounting, personnel, professional, technical activities, and routine
office functions. Also included are supervisory employees above the working foreman level."
The 414,602 Special Trade Contractors account for the majority of all construction companies – 63
percent. They employ over 3.4 million people, of which 79 percent are construction workers.
Building, Developing, and General Contractors firms number 199,289, or 30 percent of all firms,
and employ over 1.3 million people. Only 66 percent employees are construction workers,
reflecting the inclusion of residential building and commercial construction in this category and the
attending high management functions. Heavy Construction Contractors make up only six percent of
all firms (42,557) and 16 percent of total construction employment (880,400), but these employees
represent the highest concentration of construction workers by subsector: 81 percent are
construction workers.4
The dominant business structure within the construction industry is small, privately-held firms.
According to 1997 CCI data, 97 percent of construction firms employed less than 50 people, and of
these 81 percent employed less than ten people.5 These companies tend to organize their work on a
project by project basis. As a result, turnover within and among these firms is common. They tend to
hire workers as projects demand them, and it is not uncommon for employees of such operations to
work for a number of firms over the course of a year as demand for labor shifts from company to
company and project to project. The industry is also subject to cyclical shifts and seasonal work
schedules.

BUILDING TRADE UNIONS
The building trade unions have had a historically strong influence in the structure of the
construction industry's labor markets. In the 1950s, an estimated 80 percent of all building trades
jobs were unionized. The building trade unions are largely represented by trades unions affiliated
with the Building and Construction Trades Department (BCTD) of the AFL-CIO. The BCTD's 14
affiliated trade unions6 are:

2

U.S. Department of Commerce, Bureau of Economic Analysis, Gross Domestic Product by Industry, 19942000 [Online], available at: http://www.bea.gov/bea/dn2/gpoc.htm.
3

The Census of Construction Industries is conducted every five years in years ending with "2" and "7."

4

These data were compiled from Tables 1, 2, and 5 of the U.S. Department of Commerce, Bureau of the
Census, Industry Summary: Construction, 1997 Economic Census, Subject Series 17, (Washington DC: Bureau,
2000, EC97C23S-IS).
5

Ibid., Table 5

6

The United Brotherhood of Carpenters and Joiners contentiously disaffiliated with the AFL-CIO in 2001.
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International Union of Bricklaying and Allied Craftworkers (BAC)
International Brotherhood of Boilermakers, Iron Ship Builders, Blacksmiths, Forgers
and Helpers (Boilermakers)
United Union of Roofers, Waterproofers and Allied Workers (Roofers)
International Brotherhood of Electrical Workers (IBEW)
International Association of Heat and Frost Insulators and Asbestos Workers
(Asbestos Workers)
International Association of Bridge, Structural, Ornamental and Reinforcing Iron
Workers (Iron Workers)
International Union of Operating Engineers (IUOE)
Laborers' International Unions of North America (LIUNA)
Sheet Metal Workers' International Association (SMWIA)
Operative Plasterers' and Cement Masons' International Association of the United
States and Canada (OP&CMIA)
United Association of Journeymen and Apprentices of the Plumbing and Pipefitting
Industry of the United States and Canada (UA)
International Union of Elevator Constructors (Elevators)
International Union of Painters and Allied Trades (IUPAT)
International Brotherhood of Teamsters (Teamsters)
The building trade unions receive support and services from the BCTD in areas related to job safety,
apprenticeship and journey-level training, and collective bargaining to improve wages and working
conditions. The BCTD also promotes legislation affecting workers and working families and
conducts organizing activities to bring in new workers. Trade unions also have links to trade
associations, such as that between International Brotherhood of Electrical Workers and the National
Electrical Contractors Association. The degree to which trade associations are dominated by union
interests varies by region, trade and labor market conditions.
The building trade unions have a complex organizational structure involving state federations,
regional labor councils, local unions and members. Each trade is governed by an Executive Board
made up of an elected president, secretary-treasurer, and vice presidents. These boards set policy
and benefits, develop education and training programs, and advance the union's agenda. Regional
Councils are the vehicles for coordinating the union's organizing and training and addressing issues
affecting union locals in specific geographic areas. These councils are comprised of the officers of
local unions and are staffed by regional directors. They are networked nationally through the AFLCIO's Building and Construction Trades Department.
Local unions are the link between the national union and its members. (The local units are
sometimes organized as administrative district councils.) Local unions are responsible for
negotiating and enforcing collective bargaining agreements, organizing new members, and
advocating members’ needs. The operations of local unions are organized under a president or
business manager, who is supported by elected officials, field representatives and stewards.
Apprenticeship programs are typically managed by a director of apprenticeship programs who
usually reports to the president or business manager.
The benefits of trade union jobs are widely touted. Wages can be as much as 50 percent higher than
those for non-union construction jobs. Jobs come with generous benefit packages, some measure of
job security and other protections, and well regulated job safety rules. Members in many crafts
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possess advanced technical skills, and all trades provide ongoing access to training and career
advancement. Gaining access to trade union jobs, however, is a formidable task.
Access to union jobs is largely driven by informal networks in which personal connections within
specific social structures provide access to jobs and other benefits. Access is severely closed to those
who are not inside the particular social structure – be it family, church, neighborhood association
and the like. Within the building trade unions, kinship ties have largely driven the process. Jobs and
apprenticeships are passed along to family members and friends; particularly in the more coveted,
highly skilled trades. These job seekers have the inside track on how to negotiate the complicated
rules and processes governing jobs and apprenticeships.
This closed system has also been institutionalized and legally sanctioned through the use of union
"hiring halls," which essentially regulate the supply of union labor to construction projects. While
non-members may use hiring halls, a referral from one does not guarantee acceptance into a union.
During periods of high demand, for example, it is not uncommon for hiring halls to ramp up and
refer non-members to jobs "on-permit," but for the worker to not gain union membership. Trade
unions' ability of restrict jobs has been critical to their ability to maintain good wage and benefit
levels.
APPRENTICESHIP PROGRAMS.7 Registered apprenticeship programs are the most important route to
entering better jobs in the building trades. They are also the primary means by which skilled trades
induct new workers into the trades, insure labor force quality and control labor supply. Apprentices
receive structured on-the-job training under the supervision of journey-level workers who have
amassed the recognized credentials to be classified as masters of their crafts. On-the-job training is
supplemented with classroom instruction. Apprentices receive wages during their training – roughly
starting at 50-60 percent that of journeyworkers and varying by trade – and annual wage increases
of about five percent. Successful completion results in the apprentice advancing to journey worker
status (a nationally certified and recognized credential), with all the benefits that that conveys.
Apprenticeship programs are registered under the U.S. Department of Labor, Bureau of
Apprenticeship Training (BAT), which oversees programs in 23 states. State Apprenticeship Councils
oversee programs in the remaining 27 states. There are approximately 37,000 registered
apprenticeship programs nationally. Programs may be sponsored by private and public employers,
employer associations or joint labor/management groups. All programs are privately funded, but are
administered according to approved plans that lay out protocols for instruction and operating
procedures. Union/management-sponsored programs are underwritten by both parties at levels
determined at the local level. Training funds are held in trust and administered by Joint
Apprenticeship Training Committee (JATCs). These committees are comprised of the representatives
of each trade and industry representatives. JATCs are networked nationally through the AFL-CIO's
BCTD and are very important in fighting non-unions efforts to weaken apprenticeship systems and
standards.
Apprentices in union-sponsored programs are inducted into the applicable trade union, through
which they receive health coverage and other benefits, but they are not indentured to a union or
contractors. Registered apprenticeship are designed as either competency- or time-based.

7

Section III includes an expanded discussion of apprenticeship programs, as well as strategies community
organizations and unions have used to increase participation by low-income people.
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Curriculum content is driven by industry needs. Training is free and is estimated to be worth
anywhere from $40,000 to $150,000 depending on the trade and length of apprenticeship. The
duration of registered apprenticeship programs may be from one to six years. One- to two-year
programs are common among those sponsored by non-union employers. Union-sponsored
programs in the construction trades typically last three to five years. Union-sponsored programs tend
to be more comprehensive than non-union programs and require certain things that may or may not
be included in non-union programs, such as safety instruction and instructor certification. In 2000,
over 360,000 apprentices participated in registered apprenticeship programs, 55 percent of whom
were enrolled in union/management-sponsored programs.8
MINORITY PARTICIPATION. In highly unionized areas, such as Northeast and Midwest cities – areas
with high minority concentration – unions have been the only viable route into the construction
industry. With entrance into trade unions largely determine by family connections and social
networks it is not surprising that access is structured along racial and ethnic lines. The historic
reputation of building trade unions as bastions of job security for white males is well-founded, as
minorities and women9 have been systematically excluded from jobs and apprenticeships or
relegated to the lowest skilled work. Since the 1970s, small movements among minorities have
developed to challenge the lack of diversity in the trades, but these efforts have been scattered and
episodic, and the system has remained difficult to access. Nationwide participation of minorities in
the building trades unions is estimated at about eight percent, which pales in comparison to the
percentage of minorities in the general population. In some "majority-minority" cities the gap is
startling. In Detroit, for example, where minorities (largely African Americans) make up 80 percent
of the population, they represent only three percent of construction union membership.
In addition to being excluded from informal hiring networks, minorities face a host of other barriers
to entering trade unions. Even though hiring halls may refer minority job seekers without bias,
workers are still dependent on employers accepting them into apprenticeship programs. The
inability of minorities who have attended marginal and often segregated public school systems to
meet the academic and technical requirements of unions is especially problematic, since it is easy
to mistake a commitment to high skill standards as a proxy for discriminatory practices. Spatial
barriers also prevent minorities, who tend to be concentrated in urban neighborhoods and often do
not own cars, from accessing worksites and union training centers that are usually located in areas
lacking sufficient public transportation connections to inner cities.
Although overt racism and discrimination has eased somewhat as a result of regulations and legal
challenges, minorities who gain access to jobs and apprenticeships sometimes face hostile work
environments. These cultural biases have been hard to eliminate. This makes it difficult for those in
apprenticeship programs to make it to journeyworker status – the best indicator of real change in the
industry. Ultimately, barriers to substantial minority participation in the building trades is integrally
connected to the practice of protecting jobs, wage levels, and benefits by restricting labor supply.

8

Office of Apprenticeship Training, Employer and Labor Service (ATELS), Bureau of Apprenticeship Training
[Online]. Available at: http://www.doleta.gov/atels_bat.
9
While women attempting to enter the building trades face similar barrier as minorities they also confront
gender-specific barriers (as discussed in Section III). However, white women generally are understood to have
more pathways into the trades through family connections and social networks than minorities.
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Nor is self-employment a viable way to escape racial discrimination in the construction industry.
Minorities are under-represented among self-employed construction workers, who account for
about 20 percent of construction employment nationally. Not surprisingly, the most prominent
barriers to self-employment for minorities is the lack of informal networks and family connections.10
Low educational attainment and technical skills in and of themselves do not necessarily preclude
participation in construction work. However, when coupled with the lack of informal networks and
poor access to capital minorities typically face, they become significant barriers to business
expansion. As a result, many self-employed minorities are unable to compete effectively and are
relegated to the realm of subcontracting and yet another set of operational hurdles where
discriminatory practices manifest themselves. So while data show that the likelihood is high that
minority-owned businesses will employ minorities workers (naturally capitalizing on social
networks),11 this mechanism is stunted in the construction industry since legal challenges to minority
contracting programs have effectively whittled down the gains made in this area during the 1960s
and 1970s.
In recent years, the AFL-CIO's Building and Construction Trades Department and some individual
unions have made explicit statements about the importance of diversity and developed targeted
outreach programs. The BCTD, for example, "has retooled for the times...welcom[ing] with open
arms" women, people of color, new immigrants, and people of all faiths and religious affiliation. A
few unions are reestablishing urban training centers – centers that fled cities during the 1970s and
1980s. While laudable, it is important to understand these efforts in the context of structural
conditions within the construction industry and the influence of non-union interests in the industry.

UNION AND NON-UNION DYNAMICS12
Union influence in the construction industry has shifted in the last 50 years. During the 1950s and
1960s, memberships in the trade unions grew tremendously as the construction industry benefitted
from the post-war economic boom. Building trade unions essentially controlled non-residential
construction, and their overall power was considerable during this period. By the 1970s, several
factors coalesced that affected the decline in union influence and union membership. Technological
improvements were making some occupations obsolete or reducing the amount of manual labor
required. In addition to the natural attrition that occurs in industries, construction, like
manufacturing, was being particularly hard hit by the retirement of large number of post-World War
II workers and parents of baby boomers. Moreover, many of these parents discouraged their
children from following them into the trades, as did high school guidance counselors as vocational
education programs were dismantled. These factors, coupled with an expansion of the services
sector, the rise in professional aspirations, and the siphoning off of young workers to Vietnam,
significantly reduced the supply of building trade workers. This tight labor market placed pressure
on wages. By the 1980s, a boom in the construction industry would push the supply issues to the

10

Tim Bates and others have extensively studied minority employment and minority business enterprise in
construction. Specifically see Bates and Howell, 1998, and Bates, 1992.
11

See Bates, 1994.

12

This section draws on a national overview of the construction industry found in Stephen Herzenberg, The
Construction Industry in New Orleans: Reshaping the Industry and its Training System to Serve Employers,
Workers and the Regional Economy (Chicago, IL: Kingslow Associates, 1997).
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forefront. The construction industry in general was beginning to have difficulty ensuring a sufficient
pipeline of workers to handle post-recessionary growth opportunities and respond to development
pressures.
In addition to these external factors, practices within building trade unions also contributed to their
decline. The practice of protecting jobs and wages by restricting membership, effectively put a tacit
cap on overall work. The practice of non-members hired by unions "on-permit" and then taking their
experience to open shops began to increase. This combined with the movement of skilled union
workers to non-union operations during times of economic downturn and allowed many of nonunion contractors to build core operations around the specializations of these skilled workers. The
abandonment of residential construction work by unions left a competitive void, while the creation
of non-union subsidiary companies by union contractors, a practice known as "double breasting,"
gained increased popularity. With unionized construction wages averaging as much as 50 percent
higher than non-union wages, these conditions, coupled with the success of arguments pegging
rampant inflation to labor costs, brought about a rise in non-union activity and the growth of the
Association of Builders and Contractors (ABC), a non-union industry association. By 1981, antiunion sentiment generally would resurface with a vengeance and receive unimaginable political
support. Today, the Association of Builders and Contractors has over 80 chapters nationally. They
tend to be strongest in areas with substantial union activity, such as the Midwest and Northeast,
though not exclusively.
The result of these shifts are multifold, including: an approximate 30 percent decline in construction
wages since the early-1970s (with the highest paying trades being hit the hardest); an exodus of
skilled workers from the trades, increased hierarchy as more work get subcontracted to specialized
small firms; higher turnover among small firms; higher worker turnover; and an overall decrease in
productivity, largely due to complexly coordinated operational chains. This has led to an expansion
of low wage, non-unionized jobs that generally deprive workers of benefits, protections, and
workplace standards. Wages are pushed downward as more less-skilled workers come into the
trades, many of whom are minorities and recent immigrants who are concentrated in high-turnover
occupations such as helpers and laboring and in low-skilled, task-specific activities.
TRAINING IMPLICATIONS. The shift in balance between the union and non-union sides of the
construction industry has had a profound impact on training programs. The small companies that
dominate the construction industry tend to operate on thin margins and are poorly networked,
making the application of new technologies and business practices difficult. Moreover, the high
level of turnover in these companies makes employers much less inclined to invest in worker
education and training. The lack of incentives for individual small contractors to invest in training
has led to a system of union-operated training programs that serve multiple employers through an
apprenticeship system. These training programs have historically been operated by unions in
conjunction with trade associations and industry groups, and are customized to meet industry
standards. The International Masonry Institute, a labor-management cooperative of the International
Union of Bricklaying and Allied Craftworkers and the contractors who employ bricklayers, is one
example. In the last two decades, apprenticeship programs in general have declined while the
number of those offered by non-union industry associations, such as the Association of Builder and
Contractors, have proliferated. It is not uncommon to find ABC chapters operating state-of-the-art
training facilities and managing substantial trusts that support education and training.
Although union-sponsored programs still account for the bulk of apprenticeship training (and enroll
minorities and women in higher numbers than non-union training programs), programs offered
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through non-union associations have excelled in developing modularized training programs, in
which the standard four-year apprenticeship curriculum has been divided into specific segments
that impart task-oriented skills. The presumed appeal of modularization is that "apprentices" can
avail themselves of as much or as little of the full curriculum as they desire. The implication of this
has been an increase in minimally trained, narrowly specialized construction workers (and firms),
and a decrease in the well rounded training characteristic of the historic craft orientation of the
building trades. Training is often classroom-based as opposed to the traditionally experiential
orientation of the building trades, and there is less emphasis on building problem-solving skills in
favor of standardized approaches. As a result workers are less equipped to handle the range of
situations found on a construction sites, require more intense supervision (as distinguished from onthe-job mentoring and self-directed work), and are more vulnerable to unemployment as demand
for their specialty fluctuates.
On the other hand, modular training can be viewed as a way for the industry to compensate for the
decline in strong apprenticeship applicants. Modularized training has been used to some extent by
unions, and quite substantially by the Laborers' Union. Modulars may also offer a more expedient
route of entry into the building trades for low-skilled workers from disadvantaged backgrounds since
these training programs typically have entry requirements that are less stringent than unionsponsored apprenticeship programs. The shortened training period may also better accommodate
the personal and family circumstances of many of these workers. Likewise, the option to re-enter
programs and pursue continuing education may better accommodate individual career
advancement realities. Small contractors may be more inclined to invest in training that is explicit
and terminal, particularly as they become more specialized themselves, thus taking advantage of the
substantial customized training expertise available within the E&T infrastructure.
Ultimately, markedly different perspectives on training within the construction industry persist. They
vary from region to region, trade to trade, and association to association, and variations will persist
as long as the industry remains driven by labor-focused cost considerations. The stark degree of
polarization between the union and non-union sides of the industry makes it extremely difficult for
organizations interested developing industry-targeted strategies to intervene effectively.
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This section examines programs and strategies aimed at increasing the participation of residents
living in low-income communities, minorities and other disadvantaged groups in the construction
industry. It examines efforts by community organization's working with trade unions, non-union
employers, and governmental agencies to expand apprenticeship opportunities and jobs in the
building trades to low-income populations. This section examines the importance of building strong
partnerships across a range of organizations, as well as specific partnerships with unions to
leveraging jobs from large-scale economic development projects through hiring mechanisms and
project labor agreements. Job creation strategies associated with neighborhood economic
development are examined, including the use of housing redevelopment incentives, school
construction programs, and transportation initiatives. Additionally, the expansion of minority- and
women-owned business enterprises as a job creation tool is examined. Salient issues related to each
approach or strategy area are discussed and examples of innovative programs presented.

EXPANDING APPRENTICESHIP OPPORTUNITIES
Despite cries from multiple sectors lamenting the decrease of apprenticeship programs and an
increased reliance on less experienced workers, the apprenticeship system remains extremely
complicated and, according to some, intentionally arcane. Certain elements of the system present
considerable barriers to people with limited skills or from disadvantaged backgrounds. Gaining
access, being retained, and progressing to journeyworker's status remains challenging. This section
examines these barriers and as well as strategies being developed by community organizations to
address them, including pre-apprenticeship training programs, retention strategies, and
apprenticeships utilization programs.13
ISSUES AFFECTING DISADVANTAGED WORKERS. Application criteria for apprenticeship programs are
determined by each trade but generally include minimum educational requirements, physical
aptitude, the absence of drug use, and transportation. The application process for apprenticeship

13

For a brief overview of apprenticeship programs please refer to Section II above.
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programs varies across the building trades, as well geographically. Openings for apprenticeships
may only come up sporadically and for a limited time, which favors family members and those
close to existing trade union members who have knowledge of the process. Most trades require a
high school diploma or equivalency, with preferred test outcomes at the 12th grade reading and
math levels. Occasionally, some trades have reduced this requirement to the 9th grade level, with an
expectation that further basic skills training is acquired. Nonetheless, this hurdle remains steep for
applicants from marginal urban schools. Justifiably, many trades are reluctant to lower academic
and technical standards. Some programs have made concessions that benefit individuals with
academic barriers, such as completing GED requirements during the first six months of the
apprenticeship.
Spatial Barriers. Unlike generic jobs programs that are able to address spatial mismatch
issues through ride share programs and special public transit concessions, this barrier is more
problematic for disadvantaged workers wanting to enter the construction industry. The nature of the
construction industry requires that workers have drivers licenses and reliable transportation to get to
job sites and training centers – a difficult proposition for low-income people living in neighborhoods
that are poorly served by public transportation in general and disconnected from the suburbs in
particular. Even in cities where there is substantial downtown construction or projects accessible to
inner city neighborhoods, apprentices often have difficulty getting to sites for the classroom training
part of their apprenticeship since many unions moved or built training facilities in the suburbs
during the 1970s and 1980s. Some trade unions have reestablished satellite centers in better
proximity to low-income neighborhoods and others have housed classroom training at accessible
vocational and community colleges. Port Jobs in Seattle has been a strong advocate for relocating
training in the cities, while the Seattle Vocational Institute, a community college located in the inner
city has enhanced its construction curricula. Many community programs also include services to
assist people with driver's license recovery and record expungement for driving infractions. Other
strategies to address transportation barriers include soliciting support from car dealerships and auto
repair programs for auto purchase programs, ride shares, and attaching transportation support to
mentoring.
Availability of Apprentice Slots. One of the problems encountered in many areas is the lack
of available apprenticeship slots. Unions are required to have ratios as high as four journey workers
to every one apprentice on a job. This ratio is worthwhile in that it precludes a contractors from
doing a job with all apprentices. At the same time, however, this saturation of apprenticeship slots is
a way of protecting journeyworkers and guarding against the displacement of senior workers. So
even though the programs may succeed in getting people placed on union jobs, the high ratios
reduce apprenticeship opportunities. Criticism has also been lobbed against the intentional practice
of hiring minority and low skilled workers in this way, often with the tacit involvement of
community organizations that are placement-driven. The lack of apprenticeship opportunities
underscores the need for organizations to: work with trade unions identify the number of available
apprenticeships; structure pre-apprenticeship programs and numbers accordingly; and influence the
apprenticeship system to create more union slots. Work with non-union contractors, where workers
face fewer barriers to entry, should focus on promoting good hiring practices, advancement
opportunities, and job security.
Adapting to the Cultural Climate. In addition to adjusting to the occupational peculiarities
of the construction industry – its itinerant, seasonal, cyclical nature and the hours – minorities and
women must also adapt to the culture of construction. The practice of hazing new workers is
endemic to the industry, but the line that divides these practices from harassment is thin. For people
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of color and women, construction sites can be unpleasant and sometimes hostile environments.
Getting employers and contractors to enforce non-harassment rules remains a challenge.
Retention Issues. As discussed in previous sections, minorities and women working in
construction encounter considerable challenges not only gaining access to apprenticeship programs,
but also completing the training and reaching journeyworker status. Some of the same retention
issues that affect low-wage, low-skilled workers generally apply to low-income and minority
workers in the building trades – thus underscoring the need for support services during the
apprenticeship period to help individuals balance work and life. In addition, additional supports that
are specific to the building trades may be needed, such as mentoring, strategies to deal with the
cultural aspects of the working in the trades, and guidance on meeting testing and evaluative
criteria. Some organizations have included money management training to help apprentices deal
with the cyclical and seasonal financial pressures endemic to construction work. The women-intrades organizations (discussed below) have been especially effective in these area.
PRE-APPRENTICESHIP PROGRAMS. The issue of the preparedness of applicants in the building trades
has been a difficult one to address, particularly as it applies to people from communities with poor
public school systems and high levels of social dislocation, as well as minorities and women
specifically. Substantial work has been done to address barriers to entry through customized preapprenticeship programs, which prepare individuals to enter the building trades and apprenticeship
programs and function successfully in that work environment.
The depth of occupational skills training varies across programs. Some programs are essentially preemployment programs that offer minimal training and serving more as a screen to ensure that
candidates meet criteria for math requirements, drug testing, and transportation issues. They provide
a basic orientation to the industry, job expectations, required tools and clothing, information about
union membership (for programs targeting unions) and instruction on safety and blueprint reading.
Training may last as little as a week, after which time trainees move directly to a work site. Other
short-term pre-employment programs target those who are less job ready. The focus is on building
work readiness skills, after which people move to higher level pre-employment programs for
additional basic and occupational skills; this is an intermediate step to a pre-apprenticeship
program. These types of programs may last several weeks to a couple of months and may include a
stipend.
Pre-apprenticeship programs are generally longer in duration – four-to-six months is not uncommon.
They may integrate basic skills training into the occupational skills component, but the latter is
substantially more involved and typically mirrors the industry requirements of registered
apprenticeship programs. Pre-apprentices are hired by employers and receive on-the-job training as
well as classroom training, which is often provided by community colleges. The emphasis of many
pre-apprenticeship programs is on preparing people to pass apprenticeship placement tests and
getting them through the apprenticeship process. Services typically include career counseling, prequalification for apprenticeship programs, tutoring, test preparation, support services, and job
retention. However, not all pre-apprenticeship programs target registered, union-sponsored
apprenticeships.
Some community organizations include mentoring strategies that are modeled after registered
apprenticeship programs as part of the pre-apprenticeship programs. Some programs have
specifically matched minority workers with minority craft people. The match can be one-to-one or
involve several apprentices. Mentoring activities typically take place after working hours, though
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some models have paired people at the job site. The Northwest Labor and Employment Law Office
(LELO) in Seattle, for example, parlayed its experience with community monitoring projects to push
local trade unions to launch an on-site trade mentors program.
Outreach and Recruitment. Pre-apprenticeship programs rely on community-based
organizations for outreach and recruitment. Effective outreach strategies are customized to industry
needs and must target a different pool of candidates than those traditionally used by service
providers that predominantly deal with hard-to-employ females. Outreach strategies developed by
community organizing groups, as distinct from service providers, have been effective in a number of
communities. In these instances, the job training activities are just one component of a broader
organizing agenda that is primarily focused on job creation and strategies to stimulate economic
opportunities in low-income neighborhoods. Community organizing groups are typically not
hindered by limited target populations and organizational constraints placed on program providers
or intimidated by the need to employ aggressive tactics to engage (and in some cases compel)
mainstream interests. As discussed below, these organizations devote special efforts to building
partnerships with service providers to administer operations, but have had marked success pairing
community advocacy with tangible social and economic outcomes.
Training Costs. Because of the trade-specific nature of pre-apprenticeship programs they
involve considerable technical training in order to meet industry standards. Consequently, these
training programs are not necessarily inexpensive, and costs can vary considerably from program to
program. For example, the Alameda Corridor Jobs Coalition's eight-week pre-apprenticeship
program costs $5,000 per placement for entrance into the Laborers' Union, which is not an
apprenticeship trade. Milwaukee's Big-Step Apprenticeship Training Preparatory Program, a 12week program ultimately aimed at having people passing the apprenticeship placement test, costs
$2,500 per trainee. Roughly 72 percent is for tuition and fees and the remainder for books, supplies
and materials. The continued reduction in funds available for jobs training programs has had an
adverse affect on programs targeting the building trades. Although the pay-off from preapprenticeships programs to both workers and the industry is phenomenally better than service
sector training, for example, it has been an increasingly hard case to make in the workfirst climate.
Even in local service delivery areas that are willing to allocate a reasonable amount for training
vouchers, they are generally not high enough to cover the cost of a good pre-apprenticeship training
program. These realities make the search for alternative funding streams all the more urgent.
PROMISING PRACTICES AND APPROACHES
The New Orleans Jobs Initiative's Construction Project is an example of a multi-level training
program that includes: (a) pre-employment training, (b) an intermediate level component called
"Boot Camp," and (c) a pre-apprenticeship training component. Given the nature of New Orleans'
construction industry – union shops, doubled-breasted operations, and considerable non-union
activity – the New Orleans Jobs Initiative (NOJI) developed a dual strategy that targets union and
non-union opportunities. The target population is drawn from public housing projects. The preemployment training components is a 21-day work readiness curriculum that uses NOJI's
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proprietary curriculum.14 A stipend is provided. Boot Camp is a 60-90 day program that
incorporates customized readiness training with technical skills training, which is conducted by
Delgado Community College. Participants receive a $5.15/hour stipend. Boot Camp graduates may
be directed to pre-apprenticeship training or go directly into jobs if their skill levels dictate. Preapprenticeship training runs 60-120 days. It includes 24 hours/week of on-the-job training and 16
hours of classroom training conducted by Delgado. The emphasis is on meeting the apprenticeship
test requirements. Apprentices receive $7.00/hour.
All levels of training include intensive case management components that employ a unique
community-driven model based on social networks. Support services are provided for at least 12months and are customized to meet the needs of construction workers. They include financial
management. The union-focused component is publicly-funded through the HUD's HOPE VI
program and uses public housing rehabilitation projects as job sites. Training is provided by the
various building trade unions. Other partners in this component include, community-based
outreach partners, tenants associations, the Tulane/Xavier Urban Center, and a union-employer
advisory committee. The non-union strategy is privately funded by employers and uses the
community college for occupational training. The same outreach/recruitment and case management
infrastructure is used. NOJI conducted extensive research on industry conditions and established
explicit numerical goals based on labor market trends for each building trade.
Milwaukee's Building Industry Group Skilled Trades Employment Program (Big-Step) was created in
1976 by the Milwaukee Building and Construction Trades Council and the Milwaukee Public
School System to attract young people into the building trades. Its focus has expanded to emphasize
recruiting minorities and women. Big-Step works with high schools and community-based
organizations to recruitment participants into its of pre-apprenticeship programs. One strategy
focuses on getting people into jobs as "helpers" – a position created within some trades that provides
on-the-job experience for those who are not ready for an apprenticeship. Big Step has relied on
strong relationships with the training directors in each building trade union to encourage locals to
move in this direction and to provide union scale wages. Milwaukee Area Technical College
provides technical instruction for Big-Step's pre-apprenticeship programs, which is geared toward
meeting apprenticeship testing criteria. Most participants complete the program in three to five
months. Eighty percent of program completers pass the apprenticeship test. In recent years, over 90
percent of those who passed the test became apprentices, roughly half of whom were minorities.
Big-Step's board includes representatives of labor and management. It receives funding from
building trade unions, the Private Industry Council and Wisconsin Regional Training Partnership, a
workforce intermediary that works closely with unions.
The Center to Protect Workers Rights is the nonprofit arm of the AFL-CIO Building Trades and
Construction Department. It administers a pre-apprenticeship training program that targets minority
workers. The unique aspect of this program is that it is funded by a U.S. National Institute of
Environmental Health Science (NIEHS) initiative aimed at promoting minority workers training in

14

NOJI developed the 21 Century Success Principles, a proprietary curriculum for its pre-employment
training, for its internal training needs and also as an income-generating asset, which it has franchised to
various workforce development agencies in the city and state. The widespread application of the curriculum is
a validation of NOJI's analysis on the importance of culturally customized job readiness training.

Kingslow Associates LLC

st

15

Leveraging Jobs in the Construction Industry

environmental-hazard and -health related occupations.15 The Center to Protect Workers Rights
(CPWR) is one of 11 grantees nationally, but the only one to have attached a construction training
component to the program. CPWR's eight-site program, which has been in operations for eight
years, involves local partnerships between the building trades, community organizations, and
community colleges. CBOs and community colleges administer the project in each site based on a
model designed by CPWR that has been customized to local conditions and opportunities. They are
responsible for outreach, recruitment, intake, delivering life skills training and managing the
supportive services component. They generally coordinate a network of local providers and
partners.
The training component involves: (1) life skills training, the duration of which varies across and
within sites, depending on the circumstances of the target population; (2) construction skills training,
which occurs over a six-week period; and (3) the environmental hazard component, which is EPAapproved and lasts three weeks. All of the occupational skills training is designed and delivered by
union representatives. Graduates of the programs who are interested in pursuing construction
careers are eligible to move directly into a registered apprenticeships. Additionally, projects
implemented by community college have articulated this training with its system; the training is
credit-bearing and facilitates entry into the college's formal programs. CPWR provides the sites with
technical assistance, best practice documentation, convenes the grantees bi-annually, and facilitates
peer learning arrangements. CPWR has also helped sites access other EPA funds for brownfields and
minority worker training.
In St. Louis, a union town with a reputation for strong apprenticeship programs, the St. Louis
Regional Jobs Initiative (SLRJI) administers the Apprenticeship Opportunity Program (AOP) to
provide pre-apprenticeship training to residents of low-income communities. Working closely with
a coordinated network of community-based organizations, AOP acts as a one-stop center to move
people into pre-apprenticeship training at the industry-sponsored Construction Prep Center. The
training program consists of an eight-week curriculum that addresses basic skills, work readiness,
and introduction to the construction trades. The program has broad based support from the Laborers
and Ironworkers unions, as well as corporate leaders, Associated General Contractors, and St. Louis
Minority Contractors Association. The relationship with unions has allowed SLRJI to introduce
supervisory training aimed at improving the workforce environment for nontraditional workers,
essentially as a hedge on retention outcomes. SLRJI created a Construction Industry Workforce
Policy Network to provide important advice on system-wide, industry-specific improvements.
SLRJI's Apprenticeship Opportunity Program is the supply side component of a dual strategy that
includes apprenticeship utilization requirements (discussed below) as part of reforming the
construction industry.
In San Antonio, Project Quest worked directly with non-unionized companies to open up jobs in
the electrical trade. It invested equal energy in outreach to job seekers and employers. The strong
relationships with the latter led to a reverse referral approach in which companies would refer
unqualified job applicants who came in off the street to Project Quest's program for training as
electrical helpers. The training program prepared people to enter company-sponsored
apprenticeships. Project Quest worked with the Association of Building Contractors to encourage its
15
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member companies to sponsor apprentices. Although this program is no longer in existence, Project
Quests reported strong hiring and retention outcomes and improved wages.

APPRENTICESHIP UTILIZATION POLICIES
Apprenticeship utilization policies are demand side strategies designed to increase the number of
skilled construction workers by establishing precise goals for the number of apprenticeships and the
participation of minorities, women and/or other targeted groups, such as local residents who are
hired as apprentices on publicly-funded construction projects. They require construction contractors
who are performing work that is budgeted over a specified dollar amount to meet apprenticeship
hiring goals. Apprenticeship utilization goals are typically set as a percentage of total project work
hours for publicly-funded construction projects, and may establish goals for minorities and women
as a percentage of overall apprenticeship goals. Apprenticeship utilization goals may range from 1015 percent in more conservative jurisdictions to upwards of 30 percent in more progressive cities.
Goals typically ratchet up annually. The hours worked by an apprentice under an apprenticeship
utilization policy are credited to the total hours needed to meet the registered apprenticeship
program's requirement.
Apprenticeship utilization policies attempt to correct hiring deficiencies in many publicly-funded
programs, such as: (a) setting goals based on the number of people hired, as opposed to a
percentage of a project's total labor hours; and (b) requiring contractors to make only a "good faith
efforts" to reach minorities and women. Apprenticeship utilization requirements make it harder for
employers to say they can not find people since programs are connected to strong pipelines. The
success of apprenticeship utilization policies program depends on several important factors:
(1) The strength of the supply side components. Most apprenticeship utilization programs
are connected to well-developed apprenticeship opportunity programs and other pre-apprenticeship
training initiatives that can manage the supply side components – outreach, recruitment,
assessment, training, test preparation, and support services – and ensure a steady pipeline of
apprentices. It is essential to guard against stimulating demand that can not be met, particularly if
the result will be a system overburdened with contract waivers and soured by undelivered
expectations.
(2) The strength of local partnership. The ability to build local partnerships with diverse
stakeholders and influence local jurisdictions and unions is essential to getting apprenticeship
utilization policies passed. In union-dominated cities, it is important to have union buy-in. This is
typically contingent on demonstrating the implications such programs have on the overall union
share of market outcomes. In conservative environments, apprenticeship utilization policies have
been advocated as effective regional economic development tools, as opposed to affirmative action
remedies. In either case, building political will for apprenticeship utilization policies is essential.
(3) Monitoring and enforcement. The ability to effectively monitor and enforce
apprenticeship utilization policies is critical to their success. Jurisdictions incorporate monitoring
and enforcement mandates into the legislation in varying degrees. Successful enforcement is
contingent on the monitoring agency having well development data collection protocols and
management information systems in order to monitor and measure apprentices' performance
outcomes. It is equally important to have good research on economic development forecasts,
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industry trends, and labor market analyses. The dissemination of monitoring reports and the role
dissemination plays in encouraging contractor compliance is important.
The creation of community-based monitoring projects has occurred in a number of areas. The
success of community monitoring projects largely depends on the quality of the tracking system
used and the depth of relationships among project personnel. Opinions differ on who should
implement the monitoring process. Some observers think that in the interest of protecting their
advocacy credibility, community-based organizations should not be involved in monitoring. Others
question whether contract compliance shouldn't be housed outside of the division that monitors
minority/women business enterprise activities. Some community monitoring projects have hired
professional monitors or created monitoring committees to follow the process.
PROMISING PRACTICES AND APPROACHES
Seattle, Washington. A number of Seattle jurisdictions have had long-standing apprenticeship
utilization policies, including the City of Seattle, King County, and the Port of Seattle. By 2000,
public and private apprenticeship utilization policies covered nearly 200 projects valued at over $2
billion and representing over 3 million hours of construction labor. More than 3,900 apprentices
have fallen under these policies, representing approximately 14 percent of total labor hours worked.
Twenty-eight percent were minorities – a significant number given the region's low percentage of
minorities.16 The Office of Port Jobs' Apprenticeship Opportunity Program, which partners with
community-based organizations to identify pre-apprenticeship candidates, ensures a steady flow of
minorities and women coming into the program. Port Jobs conducts assessments of the region's
apprenticeship utilization rates. Data are collected from apprenticeship programs, construction
contractors and other partners and reported annually. Seattle agencies have also established
voluntary apprenticeship utilization agreements with major private employers and developers
throughout the region. The dissemination of monitoring reports has been important, especially in
enticing private developers to establish apprenticeship utilization goals.
The Fairness and Access to Sound Transit Coalition (Fast Jobs) grew out of efforts by the Northwest
Labor and Employment Law Office (LELO) and minority construction workers in Seattle to organize
the construction trades and neighborhood residents in support of job opportunities for low-income
and disadvantaged job seekers. Fast Jobs specifically organized around the Sound Transit, a $3.9
billion regional public transportation project. The coalition successfully advocated a project labor
agreement that included provisions designed to increase training and hiring goals and reduce
barriers to the building trades for low-income and minority job seekers. The agreement specified
that one-third of all work hours and one-half of all apprenticeship slots go to minorities and women,
and made funding available for supportive services. Moreover, Fast Jobs negotiated a community
monitoring provision that would allow the Coalition to have oversight over the minority hiring
objectives. Its Community Monitors have access to all job sites in order to monitor and enforce the
affirmative action goals of the labor agreement. The Fast Jobs Coalition distinguished itself as one of
the first community coalition in the country to win a seat at the negotiating table on a project labor
agreement and to implement a community monitoring mechanism.
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Washington State. In February 2000, following the execution of effective apprenticeship utilization
programs in Seattle area jurisdictions, the Governor of Washington took a fairly aggressive approach
to addressing the skills gap in construction by signing an executive order mandating set-asides for
hiring a certain percentages of apprentices on public works projects. The percentages will increase
gradually over a four-year period, starting at 10% of total labor hours for projects of $2 million or
more. The percentage of apprentices to be used is averaged across all trades.17 Hiring goals for
minorities and women, one-fifth and one-sixth, respectively, are voluntary. Contractors' labor cost
are lowered as reductions in the prevailing wage rates for apprentices are subsidized. The program
is administered by the Department of General Administration, with the Apprenticeship Council
coordinating with one-stop centers to include registered apprenticeship opportunities in the
employment training system's portfolio of services.
Illinois. In comparison to Washington State's apprenticeship utilization law, the one recently
enacted by the Illinois General Assembly is much looser. The Apprentice Equity Act,18 to take effect
in January 2003, is designed to promote "full and equitable employment opportunities for minorities
and females in the building trades on all State construction contracts." The language explicitly links
the apprenticeship objectives to the State's economic development and transportation planning
needs. The legislation requires contractors to hire minority and women apprentices, but does not set
precise goals, instead leaving it to the directors of the economic development and transportation
agencies to determine goals on a per-contract basis. Subcontracts over $10,000 are subject to the
hiring rules. The law limits compliance to counties with populations over 115,000, and the
language for waivers is extensive. The penalty for noncompliance is the withholding of up to 50
percent of contractor payments and is at the discretion of the agency directors. No provisions were
included in the legislation to facilitate recruitment, training, and preparation.

HIRING ORDINANCES
One way to think about apprenticeship utilization requirements is as a more sophisticated example
of local hiring ordinances, which are industry-specific and explicitly connected to comprehensive
supply side strategies. Nonetheless, hiring agreements remain viable tools for leveraging increased
participation in the construction industry. Hiring agreements are local ordinances designed to
increase job opportunities for local residents, especially residents of low-income communities, by
requiring recipients of public subsidies and other development incentives to give residents
preferential hiring consideration, usually as a percentage of total jobs filled. Some hiring ordinances
require that job openings be available to targeted job seekers within a specified time period before
they are open to jobs seeker generally – hence, the reference to them as first source hiring
agreements. Although hiring ordinances cover all industries, community-based advocacy
organizations have used first source hiring policies to challenge the practices of construction
contractors and developers of projects using public subsidies.
The more progressive ordinances explicitly connect hiring objectives to outreach and training
components. Portland, Oregon, which has one of the oldest first source agreements, requires
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companies receiving local subsidies to post job openings with a city-operated job information and
referral system that is linked to a network of community organizations, churches and employment
training providers. These organizations are well supported to ensure that the pipeline of prospective
workers is sufficient.
Many hiring ordinances have resulted from the efforts of advocacy organizations and community
groups to leverage jobs from massive downtown development projects. For example, Hartford Area
Rally Together (HART) led a sustained campaign to open up jobs and economic opportunity for
residents of low income communities in response to the City of Hartford's master plan that called for
extensive downtown development. HART used basic community organizing tactics to publicly raise
the issues, challenge the status quo, and eventually extract commitments across various interest
groups to create the Hartford Construction Jobs Initiative.
CONSTRUCTION-SPECIFIC HIRING POLICIES. A number of localities and states have enacted hiring
ordinances that target the construction industry, but they do not necessarily have explicit
apprenticeship utilization requirements. Additionally, large institutional employers, such as
universities and hospitals occasionally enact local or minority hiring policies for capital construction
projects. They may require that a certain percent of total project work hours go to minorities,
women, and/or other local hiring targets, but they are generally less specific and leave targets up to
contract administrators or agency directors.
The Boston Residents Jobs Policy was enacted in 1983 and specifically targets construction projects
receiving local subsidies. While the ordinance establishes hiring goals of 50 percent city residents,
25 percent minorities and 10 percent women, contractors are only required to make a "best faith
effort" to meet these goals. To facilitate local hiring, however, the ordinance established a Jobs Bank
to act as a referral system for local contractors as a means of mitigating claims of insufficient labor
supply. Both community organizations and trade unions have been active in this process.
University of Minnesota's Board of Regents included provisions in its Target Business Urban
Community Economic Development and Small Business Program that require construction projects
of $100,000 or more to employ local residents from designated communities that are selected based
on high poverty and unemployment levels. The policy also requires contractors to work with the
University to develop training programs that will lead to participants becoming "union-certified in
building trades." This policy is part of a larger Target Business Urban Community Economic
Development and Small Business Program agenda to promote contracting opportunities for
minority-owned and small businesses through the University's construction projects.
Generally, minority hiring goals are harder to win, and the efficacy of local agreements are
sometimes watered down by including wide geographic areas in the agreement. In Springfield,
Massachusetts, for example, Pioneer Valley Project, a coalition of community and church groups
with a broad community base, partnered with local unions to push the City to enforce local hiring
agreements. An important objective was to amend an agreement that originally allowed the 20
percent hiring goal to be filled by people living within a 10-mile radius of the city. PVP agreed to
support the building trades unions' push for project labor agreements. The unions in turn supported
PVP's effort to close the geographic loophole and agreed to commit 50 percent of apprenticeships to
minorities.
One of the biggest challenges associated with hiring agreements is the lack of compliance and
enforcement. While community organizations have been relatively effective in pushing through
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labor set-asides, there is very little grassroots capacity to pressure governments to enforce these
agreements and hold employers accountable. Some organizations report that in addition to being
confronted by contractors who are biased against minority and low-skilled workers, they must also
battle entrenched bureaucracies that are often unresponsive (even in the face of political support for
hiring initiatives).
In Los Angeles, community organizations report difficulty holding developers to their obligations.
Playa Vista is a huge mixed-used development on LA's westside. Fifteen percent of all labor is
supposed to come from community-based training programs, with the expectation that these
workers be apprenticed into the a trade. While overall placements at the development have been
high, community organizations report that many employers are resisting the agreement's intent and
instead trying to put these people into office jobs. Weak language also allows programs to avoid
hiring objectives. In Los Angeles County, in a $1 billion bond initiative for public works, a
commitment was made to hire at-risk youth to the "maximum extent feasible." Through the Spring of
2002 none of the contractors had met this obligation.

PROJECT LABOR AGREEMENTS
A project labor agreement (PLA) is a tool to facilitate effective project management and cost
containment. This strategy has been pursued aggressively by building trade unions around the
country. While PLAs lay out agreed upon work rules, wages, benefits and grievance procedures, the
overwhelming benefit to contractors is that unions forgo their right to strike or hold lockouts and
commit to completing projects on time. Project labor agreements are not a new phenomenon. They
have been used on large-scale, federally-funded projects since the 1930s and are not uncommon
today. In some areas, local governments are the ones putting these proposals on the table.
Developers of large-scale private projects have also voluntarily established PLAs.
Project labor agreements do not exclude non-union contractors from bidding on projects; they
simply must hire union workers.
Nor do PLAs exclude non-union workers. They are protected under anti-discrimination laws and are
not forced to join the union. Strategies to open up apprenticeships to minorities, women and others
are typically attached to PLAs. Because these projects can take years to complete PLAs can offer
stable work and opportunities to accumulate substantial hours toward journeyworker status. To be
most effective for disadvantaged workers PLAs need to have backward linkages to preapprenticeship programs. From a local economic development perspective PLAs promote growth
and development since they require that project be done with local labor, thereby retaining and
recycling capital in the local economy.
Nonetheless, PLAs are one of the more contentious issues concerning union and non-union
interests, and the latter has taken up the charge against them. Consistent with past administrations'
penchant for early-term attacks on workers and organized labor, the Bush Administration issued
Executive Order 13202 on February 17, 2001. This order forbids the use of PLAs on federallyfunded construction projects. This executive order was challenged by the ALF-CIO Building and
Construction Trades Department, representing the trade unions, in a suit joined by the states of
California, Maryland, Massachusetts, New Jersey and New York, as well as national contractors'
associations, local jurisdictions and authorities. They alleged that the executive order violated the
National Labor Relations Act. In November 2001, Executive Order 13202 was overturn in the U.S.
District Court for the District of Columbia, thereby enjoining its enforcement. In a unanimous vote
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in July 2002 reversing the lower court, the U.S. Circuit Court of Appeals for the District of Columbia
reinstated Executive Order 13202 banning PLA on federally-financed projects. Ruling that the
executive order does not violate the National Labor Relations Act, the appeals court found that the
order does not prohibit a contractor from entering a PLA, but rather prohibits the contracting agency
from requiring PLAs.
Minority contractor associations, most of whom employ minority workers who are not members of
unions, have voiced opposition to PLAs, siding with non-union interests. To a large extent the lack
of support by minority contractors may be viewed as an eventual consequence of the historic
practices of trade unions that served to exclude minorities from apprenticeship programs and
construction contracting. Undoubtedly, this opposition has also contributed to labor's growing
interest in opening up apprenticeship opportunities to minorities.
While many community advocacy organizations agree with PLAs in theory some have reservation
about them in practice. Seattle's Northwest Labor and Employment Law Office, for example, has
supported labor's push to adopt PLAs. At the same time, it has used the resulting relationships with
labor to advocate against aspects of PLAs that do not facilitate the induction of more workers into
unions or make apprenticeship opportunities available to minorities and residents of low-income
communities. It has also advocated for increased community participation in the design of publiclyfunded projects as a means of mitigating the negative impact of these projects on communities.
While trade unions and community coalitions have devised effective partnerships to advocate PLAs,
tensions often surface around how much formal influence community coalitions should have in the
agreements. LELO's Fast Jobs Coalition's attempt to become a signatory to the PLA signed between
Sound Transit (the developing authority for a major public transit project) and the individual trade
unions was blocked by organized labor.

FORGING COMMUNITY-LABOR PARTNERSHIPS
Although community organizations generally understand the importance of unions in promoting
jobs with livable wages, benefits, skill development, and career advancement opportunities, and
often look to union apprenticeships as models for work-based training programs in other sectors,
union-focused strategies have not have widespread application. This has been affected by the lack
of public funding and low philanthropic support for targeting construction jobs. Recently, unions
have become much more receptive to joining innovative, community-based partnerships,
particularly as their memberships decline and nonunion interests depress wages and shift workplace
dynamics. Union-community partnerships that benefit low-income communities are seen as a vital
part of the AFL-CIO's organizing strategy.19 Two rationales that are linked to trade unions' struggles
with non-union forces have been used to encourage stronger ties between unions and minority and
other disadvantaged groups: (1) the economic importance to workers and unions; and (2) the need
for workplace standards for all workers.
The economic argument is most easily appreciated in areas with substantial construction activity
and a dearth of skilled building trades workers. The implications for growth and economic
development are clear, hence, the expansion of non-union companies that are more prone to hiring
19
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minority and low-wage workers at lower wages. Unions understand the importance of diversity
initiatives and other strategies to open the trades to new workers as central to their role in economic
growth and correcting tight labor markets. Making the case for workplace standards for all workers
becomes particularly important vis-à-vis the use of minority and low-wage workers by non-union
companies. Typically, they are hired for undesirable work, work under questionable conditions,
have no job security, and few advancement opportunities. For unions the case is clear: they must
bring all workers along on the issue of working standards. Without this wage pressures are
exacerbated and unions' effectiveness in negotiating wages and contracts diminished. Efforts to
organize non-union workers becomes essential.
These factors, coupled with demographic realities, have led unions to look at issues related to
training and job access for minorities, women and residents of low-income communities. Though
the intent can be debated – whether the building trade unions have been truly interested in bringing
people of color and women into its ranks or whether such efforts have been driven by expedience –
unions have begun to give more attention to leveling the playing field. These partnerships have led
to multiple benefits, including encouraging unions to open up apprenticeships, developing multitiered training programs that are more inclusive, building capacity to support the building trades
education and training institutions, and developing creative ways to underwrite programs. Unions
have been more forthcoming with information about apprentices' progress, as well as making
information about their application and hiring processes more available.
In Seattle, the construction of a public transit system that connects the south suburbs with the airport
is creating huge demands for labor. Multiple partnerships involving local and county governments,
the Port of Seattle, labor unions, contractors, and community organizations have been formed to
take advantage of these opportunities. The Seattle Jobs Initiative (SJI), a workforce intermediary, is
working to capitalize on this demand by moving hard-to-serve people from pre-employment
programs into an 11-week apprenticeship program. Working with a local community college,
Seattle Vocational Institute's Building Trades curriculum has been augmented with a job readiness
component that is customized to apprenticeship expectations. Completers move to the
Apprenticeship Opportunity Program, which is run by Seattle's Office of Port Jobs and enrolls more
qualified minorities and women directly. Port Jobs collects information and disseminates reports that
are used a tools to recruit other unions. There is a strong community-based advocacy component,
which has instituted community-monitoring programs and provides input on PLAs.
Most effective partnerships have trusting relationships with key allies within individual trade unions,
elected union leadership, and registered apprenticeship programs. The support of union presidents
or business managers has been essential. Some projects have found the head of the building trades
council to be the most effective liaison to multiple unions as well as to regional economic
development officials. Building trade councils, for example, typically negotiate a project labor
agreements. Getting them to endorse minority/women recruitment and retention efforts makes it
easier to deal with trades collectively.
Diversity Apprenticeship Program in Philadelphia is a unique partnership aimed at moving
minorities into apprenticeships and jobs in the building trades. It is the result of efforts by black
elected officials who were frustrated with the lack of minority hiring and contracting opportunities
in large-scale, publicly-financed development projects. The partnership includes Philadelphia
Union Building and Construction Trades, state and local officials, Philadelphia Labor Council AFLCIO, nonprofit organizations and higher education institutions. The partnership grew out of
negotiations brokered by the head of the Laborers Local 332 (who now serves as DAP's board chair)
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between the building trades and advocates of minority hiring. DAP is sponsored by the Philadelphia
Revitalization and Education Program and is funded by the Pennsylvania Department of Labor and
Industry. It has strong political support and good buy-in from the trades, with the business managers
of each building trades council sitting on DAP's advisory board.

NEIGHBORHOOD DEVELOPMENT STRATEGIES
A number of community development organizations have used housing rehabilitation, commercial
revitalization, deconstruction (demolition and recycling) needs in low-income, urban
neighborhoods as an entry route into the building trades and construction. These projects typically
combine work readiness training with occupational skills training. They are often linked to broader
social and community development objectives, such as reducing homelessness, sheltering domestic
violence victims, gang prevention, or school reform. The integration of these objectives requires a
fairly high level of organizational capacity and knowledge of the development process. One is more
apt to find these initiatives within established organizations that are well connected to a range of
institutional stakeholders.
The Enterprise Foundation, for example, has integrated a construction rehabilitation training
component into its neighborhood redevelopment work. It works with community-based
organizations to recruit and supervise crews of at-risk youth and unemployed people to work on the
rehabilitation of HUD foreclosures that Enterprise is redeveloping. The rehabilitation is generally
done my local contractors who agree to provide on-the-job training. The homes are sold to local
resident with financing arranged by the community-based organizations.
Venice Community Housing Corporation, a CDC in Los Angeles, originally got into the building
trades as part of a gang prevention strategy aimed at African American and Latino youth. Its
activities include the Handy Workers program, which employs at-risk youth to do minor repair jobs
(under $2,000) for low-income homeowners. This program is supported with CDBG funds. VCHC
also uses its in-house construction business to compete for larger projects ($100,000-$250,000).
VCHC sometimes partners with community-based development organizations or private contractors.
These programs provide training and employment for residents and at-risk youth, as well as revenue
to VCHC. As a YouthBuild site, VCHC is able to use its connections with unions and general
contractors to secure job placements in long-term programs and apprenticeships with unions. It
works most closely with the Carpenters, Electrical, and Laborers unions.
Because the trade unions have such a big stake in large-scale public projects and infrastructure
development they have not been as engaged in neighborhood revitalization and residential
construction. When they are, the trade unions tend to be less competitive than non-union
contractors, since their work is often bid up in order to comply with prevailing wage requirements.
The issue of paying prevailing wages to trainees in union projects raises a number of issues for
community-based organizations administering these projects. It is often hard to find union
contractors who are willing to take on small-scale neighborhood projects because of high labor
costs, bur occasionally deals are struck. Venice Community Housing Corporation, for example, was
interested in working with a union contractor for a residential construction project using federallyfunded HOME funds. Only one contractor responded with a bid that was 40 percent higher than
non-union contractors, largely due to labor costs. VCHC was able to negotiate a special line item in
the Housing Authority's budget to pay for half of the prevailing wages, thus reducing the
contractor's labor costs for trainees by half. Although this arrangement facilitated VCHC's objectives
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of connecting its trainees to union apprenticeships it was not without a downside. For the unskilled
trainees, who earned $13-$20 per hour, it created false expectations and unrealistic views of their
worth in the labor market. Critics suggest that the sort of deal struck by VCHC is not the best
expenditure of resources, but they recognize the need for effective ways to integrate training
programs into prevailing wage jobs without overburdening contractors.
YOUTHBUILD. YouthBuild is a non-profit model for youth development that focuses on the building
trades as the vehicle for connecting youth to good jobs. It combines life skills, technical education
and support services with an on-the-job training model that uses actual housing rehabilitation
projects. Technically a pre-apprenticeship program, YouthBuild is much more comprehensive than
most more pre-apprenticeship programs. Participants spend anywhere from six to twelve months
working on actual construction sites in their neighborhoods, making their experience much more
valuable to potential employers. YouthBuild invests considerable energy helping trainees make the
transition into formal employment either with building trade unions or non-union contractors.
Graduates receive follow-up and have access to support services for a six-month period. Many
YouthBuild organizations continue to work with graduates through informal networks and
employers beyond this period. These sorts of programs have proven themselves to be effective in
dealing with drop-outs, gang members, and other at-risk youth. YouthBuild recently created a
nonprofit arm that provides technical support to organizations that receive YouthBuild funds.
Technical assistance is provided for staff in organizational development, curriculum development,
conferencing, best practice documentation, facilitating partnerships, and identifying funding.
Asian Neighborhood Design in San Francisco has been involved in a range of community
development and neighborhood design projects. It operates a HUD YouthBuild project that provides
construction rehab experience to young adults through a nine-month training program. It has
partnered with such organizations as the San Francisco Redevelopment Authority and Habitat for
Humanity to provide hands-on training sites, and with the Carpenters Union to place graduates in
apprenticeships. AND also created a number of subsidiary businesses, including a specialty wood
products company, to which it has attached an employment training component. Here, too, the
emphasis is on making the connection between neighborhood development and access to good
jobs. Building on these experiences, AND created its carpentry program – a 12-week, preapprenticeship training program that targeted hard-to-serve clients. Several training sites were set up
around the Bay Area. Adult basic education and GED instruction was provided by the community
colleges, and intensive support services provided by in-house case management specialists. A
partnership with the Carpenters Union allowed AND to use their members as technical instructors.
Graduates of the program gained entrance into union apprenticeship programs.

SCHOOL CONSTRUCTION
The issue of school reform has provided an entrance for community-based advocacy and organizing
groups to influence the process on multiple levels. In addition to addressing issues related to
education, administration and school overcrowding, a number of organizations have used
education reform as the take off point to influence the debate on school construction and
renovation. Community organizations have successfully attached affirmative action requirements to
these initiatives that emphasize preparing local residents for jobs in the building trades. A number of
unions have also taken active positions on education reform, advocating the reduction in class size
as a mean to press for increased school construction programs. The United Auto Workers has taken
the lead in organizing other unions, including the building trades unions and other progressive
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groups to support education initiatives aimed at modernizations and school construction. Part of this
agenda has been to ensure that prevailing wage protections for construction workers are a part of
school construction tax credits.
New Jersey. One of the better known school construction initiatives in the country resulted from the
New Jersey Supreme Court ruling in Abbott v. Burke.20 The Abbott decision ordered the State of
New Jersey to fund programs in poor school districts at the same levels as those in high quality
school districts that derive substantial school revenues from property taxes. The Educational
Facilities Construction and Financing Act of 2000 commits over $8.6 billion to the construction of
school facilities in 30 "special needs" school districts (Abbott districts) and school districts that
receive 55% or more in state funding for education. This work will be carried out over a 10-15 year
period. Over $6 billion will go to the Abbott districts, which are overwhelmingly poor,
predominantly minority, with high rates of unemployment. The law also requires the State Economic
Development Authority, the implementing agency, to develop programs aimed at meeting
affirmative action goals. One-half of one percent of the cost of the school facilities construction will
be used to support training programs for minorities and women in the building trades. For the
Abbott districts, this amount to $30 million for training in the construction trades.
As in many disadvantaged communities, concerns were raised about the likelihood that youth
exiting Abbott schools would be sufficiently prepared to enter construction apprenticeships without
some sort of intervention. To ensure that the opportunities available through Abbott-mandated
training were fully utilized the New Jersey Institute for Social Justice (ISJ), an urban advocacy
organization based in Newark, developed a pre-apprenticeship pilot program that was envisioned as
the prototype for a statewide vehicle for moving residents of low-income communities into the
building trades and linking school construction to community revitalization. ISJ decided to test the
initiative in and around Newark, one of the New Jersey's most depressed cities, which is located in
a county slated to receive a substantial portion of the Abbott funding.
ISJ began by assembling an impressive countywide partnership to help develop the model for the
Essex County Construction Careers (ECCC) program. The partnership included representatives of
Essex County school districts, technical colleges, community organizations, union representatives,
building contractors, church groups, and foundation representatives. The partnership with unions
has been very important. In addition to working closely with the Essex County Building and
Construction Trades Council, ECCC has worked directly with the Carpenters, Iron Workers,
Electrical Workers, Operating Engineers and Bricklayers' unions. It also works with non-union
contractors and the NJ Association of Builder and Contractors. The trade unions and industry have
been involved in the overall program design, as well as customizing the curriculum used by
technical colleges that provide classroom instruction.
ECCC was created as a four-part program using funding from private foundations. The preapprenticeship component targets recent high school graduates and involves an eight-week program
that provides 160 hours of instruction in construction basics, applied math and safety, 48 hours of
physical conditioning and job readiness training, and 32 hours of field visits to construction sites.
There is an emphasis on preparing trainees to take the apprenticeship test. Trainees receive a weekly
stipend of $100. ECCC also offers internships for college-bound (including two-year colleges) high
school graduates interested in architectural, engineering and management sides of the construction
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industry. The School-to-Construction component is aimed at changing the negative perceptions of
guidance counselors and other school officials about career opportunities in the building trades.
Training and industry exchanges are conducted for them to improve their ability to advise students
in this area. The final component is a community hiring program to reach local residents interested
in pre-apprenticeship opportunities. It is also open to those with construction experience.
New Jersey's Statewide Network. The ISJ partnership has worked closely with the State EDA and
Department of Labor to try to replicate ECCC throughout the state. It has been able to influenced the
State agencies on the way the training funds are programmed, stressing the important of including
support services during apprenticeships. It has also been engaged in efforts to build hiring incentives
into the contractor selection process. ISJ is linked to statewide networks of advocacy organizations
and other partnerships working to leverage opportunities from the Abbott decision. New Jersey
Affordable Housing Network (NJAHN), an association of housing and community development
organizations that engages in public policy work, was instrumental in convening the statewide
Coalition for Our Children's Schools in response to the Abbott decision. It has pressed the case to
link school construction to the issue jobs for low-income residents and, more recently, to
developing and enforcing strong local hiring and contracting regulations.
NJAHN plays a supporting role to local organizations by building capacity in operational areas,
while working with advocacy groups, state agencies, and others on policy and enforcement issues.
A key challenge for NJAHN's member organizations has been to integrate the issue of jobs and
school construction into their conventional housing and community development paradigm. For
those organizations that primarily do community organizing around neighborhood issues, the
challenge has been developing the capacity to implement outreach and recruitment strategies that
are sufficiently customized to meet the standards of the building trades.
The complexity of school construction initiatives necessitates the involvement of myriad agencies
and organizations, often resulting in protracted processes, convoluted decision making, and
bureaucratic wrangling. It is also not uncommon for regional disparity issues to come into play. The
urban versus suburban-rural tenor of these conflicts often break down along racial lines. In New
Jersey, for example, the State Economic Development Authority administers all funding, while the
State Education Department is responsible for approving plans from which EDA acquires sites and
enters into arrangements with developers. With authority centralized at the state level in this way,
the role of local players in urban communities has largely been limited to identifying potential
building sites. This is reportedly not the case in non-urban schools. While urban areas have to go
through the State, suburban districts reportedly have the authority to manage the process
themselves.

HUD SECTION 3
Section 3 of the U.S. Housing and Urban Development Act of 1968 requires contractors and their
subcontractors on federal construction projects21 to promote economic opportunities and jobs for
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residents of the low-income communities to which their contracts are tied. Preference is given to
residents of public housing, low-income neighborhoods, and YouthBuild participants.
Unfortunately, the legislation effectively limits compliance by including the tacit loophole "to the
greatest extent feasible." As a result, opportunities for low-income residents under Section 3 have
been minimal. Although attempt were made to strengthen Section 3 through amendments in 1994,
including a provision for technical assistance that led to a 30-city initiative, communities have been
slow to take advantage of Section 3 as a training and hiring tool. Nonetheless, Section 3 remains
one of few viable funding streams to support substantial pre-apprenticeship training. In cities with
high levels of public housing rehabilitation projects Section 3 represents a potentially huge source of
funding. According to the National Low Income Housing Coalition, in addition to CDBG funds that
are subject to Section 3, annual expenditures on construction and rehabilitation in public housing
has exceed $3 billion. At this level this should equate to over 16,000 jobs for low-income
residents.22
Advocacy and community organizing groups have viewed Section 3 as a potential organizing tool,
but, as pointed out by Gramlich (1998), aspects of the regulations and the lack of effective
enforcement mechanisms make this difficult. To be clear, Section 3 does not required that
construction jobs be created for low-income residents, but rather to that contractors give preference
to these residents. Nor does Section 3 require compliance for any jobs resulting from the proposed
use of the project (bellhops in a hotel built with CDBG funds, for examples). Section 3 regulations
lay out several criteria for meeting numeric goals. However, meeting the "greatest extent feasible"
provision is the responsibility of the local jurisdiction, not individual contractors. Jurisdictions certify
that they have encouraged contractors meet Section 3 objectives. An individual contractor's
employment of Section 3 workers counts toward the jurisdiction's total, regardless of how few
people he or she actually hires.
According to Rosen, Section 3 is most effective when used in conjunction with other programs and
incentives. Moreover, "it is important that Section 3 is not viewed merely as a regulation that must
be complied with, but rather as an impetus, a starting point, to help launch employment, training,
and support service programs dedicated to assisting extremely low-income persons and other
targeted populations in achieving economic self-sufficiency."23 Partnerships with unions, contractors
(including minority-owned businesses) tenants associations, community development corporations
and workforce development organizations are essential to fully capitalizing on Section 3.
A big problem for many organizations is developing the capacity to take advantage of Section 3.
The National Center on Poverty Law in Chicago, for example, was drawn into Section 3 work
because of the lack of expertise among housing specialists to address the jobs piece. NCPL views
the inclusion of housing law attorneys who represent public housing tenant associations as essential
partners for any organization interested in Section 3 work. Critics lament the low number of people
who are actually accessing these funds. This is largely attributed the lack of mandated training.
Policy advocacy groups have worked to strengthen the regulations, such as mechanism to force the
creation of a pool of funds for training that could be used for pre-apprenticeship or on-the-job
training. They are hopeful that success here can be applied to other federal agencies, especially U.S.
Department of Transportation. Union support of Section 3 is tentative, given their resistance to
including private construction projects receiving these funds. See Gramlich, 1998, for a discussion of all
applicable rules under Section 3.
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hiring directives. On the other hand, astute organizations that are willing to invest in strong
partnerships have been able to garner union support for Section 3 strategies by appealing to unions'
organizing objectives.

FEDERAL TRANSPORTATION PROGRAMS
The Transportation Equity Act for the 21st Century, otherwise known as TEA-21,24 provides a six-year
authorization for highway, highway safety, transit and other surface transportation programs. In
addition to including a ten percent goal for the participation of disadvantaged business enterprises,
including small firms, minority- and women-owned businesses in Federal highway and transit
projects, TEA-21 includes provisions that support welfare reform and job training objectives. It
creates the Job Access and Reverse Commute Grants Program to develop transportation services to
address the spatial mismatch between where low-income people live and where jobs are located. It
also creates job opportunities through reserved slots for welfare recipients in on-the-job training
programs targeting skilled highway construction trades. The On-the-Job Training Supportive Services
(OJT/SS) promotes effective training opportunities for minorities and women and includes provisions
for supportive services programs, including pre-employment counseling, orientation to the highway
construction industry, basic skills training, transportation assistance, child care, mentoring, and
follow-up.
TEA-21 allows states to set aside up to one-half of one percent of Surface Transportation Program
and Bridge Program funding (not to exceed $10 million per fiscal year) to increase opportunities for
women and minorities in highway construction jobs. States are not required to use these funds for
these purposes. If funds are not drawn down they remain committed to highway construction
projects. According to the Federal Highway Administration's On-the-Job Training/Supportive
Services Program, from FY 1998 through FY 2000 only 15 states used the ½-of-one-percent draw
down allowance, for a total of $4.7 million.

MINORITY BUSINESS ENTERPRISE DEVELOPMENT
Under-representation of minorities in the building trades has long been documented. Federal and
state policies aimed at increasing set-asides for minority contracting and hiring date back to the
1960s and 1970s. Nonetheless, inequities remain. Challenges to affirmative action have held,
buoyed by a conservative Supreme Court that essentially views diversity as unrelated to the
country's constitutional interests.25 This climate has placed the onus on unions, contractors and
advocacy groups to promote economic and job opportunity that goes beyond the weak "make-agood-faith-efforts" requirements found in many government programs. These efforts, as well as
stricter state-required set-asides and hiring goals, have been hindered by the overall dearth in
minority contractors. Given the considerable labor supply pressures facing the construction industry,
creative partnerships aimed at promoting minority enterprise opportunities have emerged over the
years.
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Enterprise development initiatives within the construction trades are not uncommon. These program
seek to remedy inequities found in the industry by increasing the number of small, minority- and/or
women-owned business enterprises (M/WBEs) and the volume of construction contracts awarded to
them. Programs may include training components for disadvantaged workers, but typically focus on
building the capacity of firms to compete in local and regional construction markets. The relevance
of enterprise development for implementers of job training programs is grounded in data that
document the tendency of competitive minority-owned firms to employ minority workers and to
offer greater career advancement opportunities.26
The Office of Business and Job Opportunity of the Port Authority of New York and New Jersey is a
good example of programs designed to improve contracting opportunities for M/WBEs and job
opportunities for workers through flexible goals. With over $25 billion slated for infrastructure
development by NY State and City agencies over a five-year period beginning in 1988, the Port
Authority convened a unique partnership to address these issues. The strategy involved an 18-week
management training program for M/WBE, the development and implementation of which received
substantial input from leaders of major area construction companies. The program included
technical assistance, capital access (including a loan fund), and a Loaned Executive program. These
efforts resulted in a 31-member partnership – the Regional Alliance for Small Contractors, a
nonprofit organization that eventually grew to include over 50 public and private partner agencies
committed to improving the position of M/WBEs in the construction industry.
For nearly a decade, the Craft Union Cooperative Enterprise Project (CUCEP) has worked to address
racial discrimination in employment in the masonry trades in Los Angeles by promoting enterprise
development and youth apprenticeship training. CUCEP is a project of the A. Philip Randolph
Educational Fund (APREF), the program arm of the A. Philip Randolph Institute, which is a national
black trade unionists' organization. CUCEP dates back to the early-1990s when African-American
union bricklayers challenged the International Union of Bricklayers to address the problem of racial
discrimination in employment and contracting. Data showed that despite litigation directed toward
area employers African American workers were receiving only 40% of the employment
opportunities, compared with white and Latino workers. While the unions membership was roughly
equal across whites, blacks and Latinos, ownership patterns within the masonry construction
industry revealed that "out of 144 signatory union contractors in the masonry industry of southern
California, ten (10) firms were found to be owned by Hispanics, one hundred and thirty-four (134)
by whites, and zero (0) by African-Americans."27 In response the President of the Bricklayers Union
connected concerned workers with APREF to begin to address the problem.
APREF, sought technical assistance in employee ownership from Ownership Associates in
Cambridge, Massachusetts, and developed a dual strategy aimed at changing employers' hiring
practices while promoting increased ownership by minorities (primarily African-Americans) of
masonry construction firms. In addition to its focus on entry-level construction workers, the training
component distinguishes itself from conventional programs in its focus on mid-career construction
workers. The business development component employs a social entrepreneurship model that
emphasizes addressing social problems – in this case racial discrimination – through enterprise
development. To facilitate this APREF has worked with groups of skilled minority workers to
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establish employee-owned construction enterprises, with the overall objective of effectively
competing in the local construction market. APR Masonry Arts Corporation was founded in 1998 as
a minority-owned craft cooperative with an enabling grant from the Charles Stewart Mott
Foundation and individual investments from minority workers.
APR Masonry Arts Corporation employs minority construction workers, makes apprenticeship
opportunities available to minorities and competes for regional construction projects. APR Masonry
Arts Corporation has proven itself to be a competitive enterprise, bidding on and winning contracts
in the $300,000 to $1 million range. Despite its success APR Masonry Arts Corporation still faces
considerable difficulties accessing operating capital, particularly from conventional sources. APREF
is hoping to replicate this endeavor in other building trades and in other areas.
Clearly, it is much easier to focus organizational energy on the training and workforce development
component rather than building companies that can compete in the industry and provide
considerable job opportunities to disadvantaged workers. The former approach, however, does not
yield the long lasting payoff that industry wide strategies do. Finding ways to connect job training
strategies to enterprise development, particularly minority enterprise development, is essential if
organizations are truly serious about opening up opportunities in the construction industry.

WOMEN IN TRADES
Although women's participation in the building trades has never been substantial, early efforts to
bring them in typically resulted in women being relegated to less desirable or less prestigious jobs.
Women were typically clustered in the "inside" jobs, such as carpentry, furniture and cabinet
making. They were largely barred from major construction projects – housing, commercial, and
public works projects where the work occurs outside. This began to change in the late-1970's as
affirmative action pushed women into outside jobs, though not at any significant scale. Women's
trade groups were political from the beginning, working on gender equity issues and partnering with
legal rights organizations to bring class action suits against employers. In the absence of resources
within the industry and conventional training programs specific to women, informal networks of
women working in the building trades began to form. They provided moral support and some peer
training. As more women entered the trades the demand for more support services grew.
In the late-1970s and 1980s, women in trades (WIT) organizations were increasingly formed,
organizing around affirmative action, the need for training, support services, and strategies to deal
with work environment. Today, these organizations perform a range of activities, including outreach
and recruitment; preparatory training for women, including those targeting high school girls;
advocacy work; legal challenges; monitoring jobs sites; sexual harassment prevention training;
health and safety issues for women in construction; test preparation; coaching; loan funds to help
apprentices buy tools and equipment or handle family emergencies; and more. Many programs
include child care and domestic violence prevention.
While there is some overlap in the barriers to women entering the trades and those confronting
minorities, there are barriers that are specific to women. WIT organizations advocate keeping their
programs separate so their issues do not become diluted in general discussions. Key barriers for
women include: a lack of knowledge and information about careers in the building trades and how
to enter them; a lack of access to technical training as the crafts have been de-emphasized in
schools; gender stereotyping and the false perceptions about women's strengths and abilities; and
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caseworkers' unfamiliarity with the building trades. Assuming one can get past these barriers,
women have a hard time getting through the apprenticeship admissions process. Many come to the
trades from different fields or after marriage and family, as opposed to coming directly from high
school. They may require additional preparation to hone rusty math skills. In the interview process
women generally face white men who may be poorly equipped to understand their circumstances.
Once on the job, women face the isolation of being the "only one" or one of few women. Sexual
harassment, the lack of bathrooms, and the hazing endemic to the field is far more troublesome for
women.
WIT organizations provide training and technical assistance to a range of entities, including unions
partners, contractors, workforce development agencies, school systems, and community colleges.
While the objective of these organizations is to increase the number of women in the building
trades, many explicitly target minority women. (White women generally have more pathways into
the trades through family connections and social networks.) Women in trades organizations are
networked nationally through Tradeswomen Now and Tomorrow (TNT), a newly-created national
trade association that is oriented toward public policy and advocacy. Although it does not replicate
local programs nationally, it has an excellent handle on best practices locally, including partnership
with unions and efforts to exploit training funds available through welfare reform initiatives.
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Organizing a Construction Cluster

This section captures information gathered from researcher, practitioners and policymakers who are
involved in construction initiatives, workforce development and/or sectoral employment strategies.
They were asked to comment on issues related to forming and supporting a national construction
cluster that is explicitly focused on connecting minorities, women, and low-income people to jobs
in the construction and building trades. Information is organized by issues related to (a)
organizational and technical capacities needed to have an impact in the construction sector, and (b)
those needed by an intermediary or other organization interested in convening and supporting a
national cluster initiative.

CAPACITY TO INTERVENE
Organizations interested in effectively intervening in the construction sector must possess a range of
capacities, including both technical expertise in the construction industry as well as organizational
capacity to manage projects, convene partners, and advocate policy and system reforms. While a
number of respondents suggested that organizations should have sufficient capacity in these areas
prior to embarking on a construction strategy, other respondents included these areas on the list of
technical assistance needs that a cluster organization and other specialists could address.
TECHNICAL CAPACITY
Knowledge of the Industry. The internal capacity to analyze the construction industry, local
and national trends that affect it, and the interests of various stakeholders operating within it is
essential for organizations hoping to influence this sector. Connections to research organizations
that can perform detailed quantitative analyses are useful but are no substitute for internal industry
expertise. Developing strategies that exploit leverage points within the industry and the regional
economy requires knowledge and information. The importance of making strong connection to key
individuals and organizations within the building trades is central to having an informed perspective
on the industry. Community-based organization must approach their work with companies and
trade unions in terms that they understand and avoid reliance on charity and social justice
arguments. In terms of implementing training programs, organizations must have sufficient
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connections to employers, unions and trade associations to be able to customize pre-apprenticeship
training programs to industry specifications and the standards of registered apprenticeship programs.
Analyzing Labor Markets. Understanding current and future labor market trends and how
they are affected by macro-economic activities is an essential framework for developing a
construction jobs strategy. Understanding occupational distinctions, skill requirements, wage
structures, hiring practices, career ladders, and applicable policies across the construction trades is
also important, as is understanding how these criteria are distinguished in union and non-union
operations. Knowing how seasonal and cyclical changes affect the regional construction industry
and specific trades is central to designing training programs and support systems, as is amassing the
knowledge and connections to work with each trade's apprenticeship programs, each with their
own set of standards and protocols.
Integrating Economic and Workforce Development. Building the capacity of organizations
to place the argument for construction strategies in the context of economic development implies
being able to anticipate long-term labor needs over the life cycle of a project or development
initiative. It implies that economic development and workforce development planning is
coordinated and the impact plans will have on the demand for workers across the building trades
anticipated. Given the long project schedules of major capital improvement and infrastructure
projects, training programs need to be aligned with long-term labor market needs and planned for
accordingly. This implies having stronger ties with industry to anticipate needs and with secondary
schools and community organizations to ensure a reliable pipeline. Using cluster analysis to assess
the regional construction industry can help lead to better customized workforce development
strategies that exploit the tight networks found within clusters.
ORGANIZATIONAL CAPACITY
Administrative Ability. Organizations interested in implementing strategies to open
opportunities in the construction industry need to have the organizational strength not only to run
programs, but to also advance an agenda aimed at industry change. Staff expertise and board
support for this is important, particularly if this work represents new or expanded organizational
activity.
Building Partnerships. The ability to form and manage partnerships and alliances with
multiple stakeholders is essential. Promoting collaboration across community-based organizations
implies an ability to minimize and manage turf issues and to develop effective divisions of labor.
Bringing together a diverse set of stakeholders may involve having to mediate and resolve long held
tensions. Strategies to build the capacity of service providers to support and initiate advocacy work
is also essential to an effective pro-active partnership. Diplomacy is required in partnerships that
attempt to work with unions and non-unions. In some instances it may be more expedient to pick
one side or the other.
Cultural Competency. Community organizations need to approach the work with a high
level of cultural competence. They must be able to function in a cultural contexts and promote
cross–cultural understanding. Close connections to trade unions are vital to understanding the work
environment and culture of the job and helping organizations customize their training program
accordingly. Pre-apprenticeship training and post-placement support programs need to include
strategies that address racism, sexism, sabotage, and the handling of difficult co-workers and
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supervisors. Training that sensitizes supervisors to the cultural differences of nontraditional workers
is also effective.
Outreach, Recruitment, and Supports. It is important that organizations implementing job
training programs have effective recruitment and screening strategies that are customized to the
building trades. They also need good access to a pool of strong candidates. Remedial and
preparatory programs that are customized to the standards of registered apprenticeship programs
and industry demands are essential. Training providers should be employer- and/or union-driven,
have a good social service component that is customized to both workers' and employers' needs,
and have the ability to sustain support service relationships after trainees complete pre-apprentices
and are on the job.
Managing Information. Collecting, analyzing, and integrating data and information into
programming and decision making is essential, both on the front end in designing a construction
jobs strategy and on the back end in assessing outcomes and modifying programs. More attention
needs to be given to developing management information systems and self-assessment protocols.
Effective MIS systems are essential for projects aimed at monitoring and enforcing affirmative action
requirements and hiring goals in apprenticeship and jobs projects, as well as tracking participant
outcomes. Access to good data and information is also essential to advocacy and systems reform
objectives, as are mechanisms for exchanging information related to best practice and successful
models.
Fundraising. Respondents overwhelming pointed to the need for increased funding as
critical to the success of construction jobs projects, as is identifying readily available sources of
information about potential public funding streams and developing strategies that make the case to
private funders. In the absence of strong national incentives for training in general and targeted
programs in particular, creative strategies to secure state funding are needed. Identifying support for
administration and overhead is an ongoing struggle for most nonprofit organizations. Gaining
support from private foundations may be problematic. While start-up funding or support for support
services may be forthcoming, foundations generally may be unwilling to support the lengthy training
required to successfully move and retain people into apprenticeships and good construction jobs.
Some foundations may be biased toward projects that target construction. They may think
construction jobs aren't good jobs because they are subject to seasonal and cyclical fluctuations, or
that construction jobs pay too well to be part of a foundation's "anti-poverty" strategy.

SUPPORTING A CONSTRUCTION CLUSTER
Interviewees were asked their impressions about the types of technical support community-based
groups might require to develop strategies to open up jobs in construction for residents of lowincome communities, minorities, and other disadvantaged groups. The overwhelming consensus
was that national support is needed – that there is no organization supporting construction jobs
initiatives nationally. While there is a general awareness that a lot is going on across the country,
best practice documentation is not readily available, nor are organizations networked in any
significant way to benefit from each other's experiences. Interviewees would welcome an effort
designed to provide technical assistance to more groups, bring people together for peer learning,
and develop useful material that support program and policy work. Some of the specific areas in
which interviewees thought the cluster could be effective included:
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Strategic planning and program development;
Industry and labor market analyses;
Providing specialized technical assistance;
Developing the partnership;
Building alliances between community organizations and unions;
Organizational development, including balancing advocacy and projects;
Developing policy strategies;
Organizing statewide and regional policy networks;
Influencing public agencies and elected officials;
Monitoring and enforcement;
Curricula development and testing prototype curricula;
Modularization;
Documenting and disseminating local models and best practice; and
Fundraising.
The general consensus of respondents was that a national cluster organization must have internal
expertise in the building trades and the construction industry in order to support a cluster. Hiring
staff with direct industry experience may be the most expedient way to build this capacity.
Additionally, the organization must model good practices related to data collection, research,
marketing and outreach, connections to firms, and knowledge of labor markets and economic
development practices.
To be an effective intermediary the cluster organization must establish strong connections with
organizations in the building trades, beginning with the Building and Construction Trades
Department of the AFL-CIO and the Department of Labor's Bureau of Apprenticeship Training. It is
also important to be connected to the affiliated specialty groups, such as the respective coalitions of
women, black, and Latino and Asian trade unionists. Observers stressed that it would be a mistake
to focus only on the CBO side. Efforts that do not forge links between organizations that have access
to potential building trade workers and those that have access to the jobs and apprenticeship
programs will be marginal at best.
Several respondents felt very strongly that a construction cluster should focus exclusively on moving
people into union apprenticeships and jobs. A few interviewees adamantly said that having a union
focus would be a precondition for their organization's participation in a construction cluster. These
organizations are much more focused on long-term career and economic self-sufficiency objectives
for their constituents, have pre-existing ties to unions, and are bought into leveraging social and
economic change within the industry. They see non-union strategies as just an extension of
conventional job placement practices. Other respondents indicated that their preference for unionfocused support is driven more by the local dynamics of operating in a "union town." There are
compelling reasons to exclusively support programs that target union jobs and apprenticeships. By
all accounts, attempts to work both the union and non-unions sides are extremely difficult.
Similarly, the way in which the cluster is organized and the types of organizations convened raised
concerns for a number of organizations. Interviewees pointed out the importance of ensuring a
certain level of consistency across the participating organizations and minimizing severe differences
in experience, interests, and capacity. Segmenting a large cluster into interest- or capacity-based
cohorts may be one way to preserve the impact of a large, national cluster while satisfying diverse
needs. For example, subgroups might be organized according to: local dynamics, such as top-down
or bottom-up/participatory cities; union or non-union focus; by program strategy, such as focusing
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on PLAs or apprenticeship utilization; by target group such as HUD Section 3; those seeking to
leverage economic development concessions, etc.
At the same time, in order to support the cluster effectively, cluster organizer must be careful not to
assemble a cluster that is too diverse in terms of capacity, interests, local industry dynamics, and
economic and political leverage points. Perhaps the biggest concerns related to issue of scale and
matching like organizations. While a number of respondents appreciated the value of peer learning,
they are very cautious about placing burdens on mature, sophisticated organizations to nurture less
experienced organizations. While the payoff to smaller, less experienced organization is fairly clear,
determining the benefits high-capacity, experienced organizations gain from participating in the
cluster was a key consideration for many respondents.

SUMMARY
The construction industry offers significant opportunities to leverage good jobs, apprenticeships, and
career opportunities for residents of low-income neighborhoods, minorities and women.
Increasingly, advocacy organizers, community-based organizations, and sectorally-focused
workforce development intermediaries are finding willing partners within the construction and
building trades, unions, and business and civic institutions. They are working at both the union and
non-union levels, expanding apprenticeship opportunities, promoting hiring ordinances, and
participating in project labor agreements. They are taking advantages of opportunities within
traditional workforce development programs, as well as exploiting openings in mainstream
development initiatives to develop creative, responsive training programs. They are entering into
innovative community-labor partnerships and linking construction employment strategies to
neighborhood residential and infrastructure development initiatives, such as community
revitalizations, school construction and transportation. National or regional initiatives that convene
community groups or coalitions working on construction employment issues as clusters could have
a considerable impact on the social and economic justice barriers found within the construction
industry by facilitating increased networking, technical assistance and capacity building and
innovation.
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Appendix A: List of Interviewees

Bob Baugh
Executive Assistant to Executive Director
AFL-CIO Working for America Institute
Washington, DC

Gail Kinney
Consultant
International Brotherhood of Electrical Workers
Concord, New Hampshire

Steve Clare
Executive Director
Venice Community Housing Corporation
Venice, California

Chris Mackin
President
Ownership Associates, Inc
Cambridge, Massachusetts

Maureen Conway
Deputy Director,
Aspen Institute, Economic Opportunities Programs
Washington, DC

Jim Moody
Project Manager
St. Louis Regional Jobs Initiative,
St. Louis, Missouri

Susan Crane
Executive Director
Office of Port Jobs
Seattle, Washington

Ed Oshika
Board of Directors (since 1981)
Asian Neighborhood Design
San Francisco, California

Rebecca Doggett
ECCC Project Director
Institute for Social Justice
Newark, New Jersey

Bill Peebles
Executive Director
Diversity Apprenticeship Program
Philadelphia, Pennsylvania

Dennis Hathaway
Construction Director
Venice Community Housing Corporation
Venice, California

Jane McDonald Pines
Workforce Policy Analyst
AFL-CIO
Washington, DC

Norman Hill
Executive Director
A. Philip Randolph Institute
Washington, DC

Wendy Pollack
Staff Attorney
National Center on Poverty Law
Chicago, Illinois

Clay Howell
Project Quest
Director of Occupational Development
San Antonio, Texas

Anne Rascon
Programs Director
Nontraditional Employment for Women
New York, New York
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Tom Rhodenbaugh
Executive Director
St. Louis Regional Jobs Initiative
St. Louis, Missouri

Margarita Suarez
Co-Chair
Tradeswomen Now and Tomorrow
New York, New York

Lois Ricks
Director of Training
A. Philip Randolph Institute
Washington, DC

Lauren Sugerman
President
Chicago Women in Trades
Chicago, Illinois

Fred Rose
Executive Director
Pioneer Valley project
Springfield, Massachusetts

Kizetta Vaughn
Director of Specialized Training Programs
Center to Protect Workers' Rights
Silver Spring, Maryland

Willair St. Vil
Senior Community Development Specialist
Seattle Jobs Initiative
Seattle, Washington

Michael Woo
Executive Director
Northwest Labor and Employment Law Office
Seattle, Washington
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