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Executive Summary 
 

uring the past four years, San Diego County government, like many local governments across 
the country, has launched new efforts to reengineer, provide more efficient and better quality 
public services, and apply business methods to manage public services. Unfortunately, the 
rush to apply “best business practices” to local government brought the bad with the good.  

Recent studies across the country show dramatic increases in the numbers of government workers in 
contingent jobs, including temporary jobs, that provide low wages, few or no benefits, and no job 
security compared to regular, full-time work.   
 

Through extensive public information requests of County employment data and interviews with 
County employees, this study describes a clear and alarming picture of the growing use of temporary 
workers at the County.   
 

As the largest local government and the fourth largest employer in the County, San Diego 
County government is charged with providing services such as property tax assessments and collection, 
health and welfare services, child protective services, and juvenile offender protective services, to name a 
few. The County is also responsible for the livelihood of the thousands of workers who are hired to 
provide these services to the residents of the County.  Most County services are provided by workers 
with full-time jobs and health and retirement benefits.  
 

Our research has shown, however, that the County is increasingly turning to temporary or non-
permanent workers to provide essential services. In fact, we find that County government has 
permanently “contracted out” significant numbers of individual jobs and converted them into 
permanent temporary positions that provide no health or pension benefits and no job security.  In 
addition, temporary help agency workers are paid poverty-level wages. While it may improve the 
County’s financial bottom line, the use of temporary workers re-draws the line between government 
responsibility and worker self-sufficiency and security.  Government’s declining responsibility to its 
workers demonstrates poor employment practice.  Furthermore, the unstable nature of these 
employment relationships may lead to a dangerous lack of accountability when performance errors arise. 
 

In addition, recently adopted County policy may dramatically expand the use of temporary 
workers and further reduces benefits and basic employment protections. Of course, government 
agencies do have legitimate needs for temporary workers. San Diego County policy allows for the use of 
temporary workers for jobs that are “temporary, seasonal, or extra help in nature.” But the County’s 
increasing reliance on “perma-temps” indicates that temporary workers are used to replace permanent 
positions. 
 
 
 
 
 
 

D 
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The report’s key findings are as follows: 
 
1. The County’s use of temporary workers rose dramatically over the past four years.  

q The number of non-permanent, or hourly, workers in the County grew by 36%, from 1,350 
in July 1997 to 1,832 in January 2001. 

q Large numbers of positions have been converted into perma-temp positions. For example, 
since 1996, 89 Protective Services Worker I’s and 86 Residential Care Worker I’s positions, 
staffed by Certified Temporary Employees (CTEs), have been repeatedly renewed by the 
County. 

 
2. Most County temporary workers do not receive health or pension benefits and some workers 

earn poverty-level wages 
q Most types of temporary workers at the County are “hourly workers,” numbering 1,832 as of 

January 2001, and do not receive benefits such as health insurance and pension coverage.  
q Many temporary workers hired through temporary help agencies are paid minimum wage 

and receive no benefits.  Numerous temporary help agency employees had been assigned to 
a County agency for more than six months and in many cases for one year or longer. 

 
3. Current policy permits the County to potentially convert over 20% of all County jobs into 
temporary positions.  

q A recently passed County ordinance, PeopleSoft, sets a cap on full-time County employees at 
18,000 and allows the use of up to 5,500 temporary workers. 

q The newly adopted ordinance permits the establishment of a different type of employee pool 
which removes temporary workers from Civil Service protections 

 
4. The inappropriate and excessive use of contingent workers jeopardizes the quality of County 
services. 

q The County-run Polinsky Center cares for neglected, abandoned and abused children. The 
center hires temporary workers to fill vacancies. It is alleged in a lawsuit that the training 
consisted of a 15-minute video and a handbook.* Three years ago, when a 13-year old ran 
away from the center, 43 of the 144 staff positions were vacant and an official admitted that 
temporary, lesser-paid and sometimes inadequately trained workers were being used to 
handle the overload. 

q Almost 15% of all Probation Department employees are student workers from high schools 
and colleges.  Many of them work in Juvenile Hall and are required to perform the duties of 
sworn staff, although they receive little training.  

 
5. The County conducts inadequate monitoring of contracts and the use of temporary workers.  

q The County has not monitored its contracts with temporary help agencies nor enforced 
some of the contract requirements. The County does not require the submittal of monthly 
reports showing number of hours billed and the amounts billed despite language in the 
contract manda ting that they do so. 

q The County has gone at least $10 million over budget for temporary workers in three out the 
last four fiscal years  

                                                 
* Joy Warren vs. Rita Saenz, in her capacity as Director of the California Department of Social Services; California 
Department of Social Services, filed December 18, 2000, in the County of San Francisco. 
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Conclusions and Policy Recommendations 

County Government provides public services that require responsibility and accountability to the 
tax-paying residents of the County. The County’s policy to increase the number of temporary workers 
should be a reason for concern to all residents who expect a high quality of service and accountability 
from their government. The hiring of temps at lower wages and few benefits encourages a “race to the 
bottom” by a government agency that is putatively responsible for ensuring the welfare of its 
constituents. 

 
The following are 10 policy recommendations designed to ensure that San Diego County 

government provides high quality public services as a responsible employer that offers family-supporting 
jobs with benefits. 
 
1. Conduct an audit of the number of temporary workers in the County 
The County should conduct a thorough department-by-department review of its use of all types of temporary 
workers. The audit will include a full and detailed accounting of the use of these workers, including the 
numbers of these workers, their pay package, the duration of their hire and their job descriptions. 

2.  Use temporary workers for truly temporary needs 
Temporary workers should be limited to 90 days to prevent the permanent contracting out of regular County 
positions.   

3. Conduct an “Annual Review of Existing Work” 
The County should conduct an annual review of all work to determine which jobs are full-time and 
permanent in nature and which are truly temporary.  
 
4. Provide equal access to benefits to eliminate incentives to “temp out” positions 
The County should ensure that temporary workers receive comparable pay and benefits provided to full-
time, permanent employees, including health insurance, pensions, and paid sick days. 
 
5.  Create definitions of projects for the appropriate use of temporary employees 
The County should clearly define the type of project in which it is permissible to use a temporary worker to 
ensure that these workers would not remain longer than permitted by the project description.   

6.  Establish an appeals process for non-permanent workers 
The County should establish a procedure whereby temporary workers who have exceeded the hours 
worked limitation can appeal to a committee to convert the work into a permanent position.   
 
7.  Create departmental budget line item for all temporary workers 
The County should require each department to explicitly budget for the anticipated use of temporary 
workers and have an explicit and public process for transferring funds from other budget items when 
additional funds are required. 
 
8.  Implement mandatory monitoring of all temporary help agency contracts 
The County should require contractors to submit monthly summary performance reports as required in 
contract language.  
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9. Adopt Responsible Contractor Policies  
The County should adopt responsible contractor policies that require temporary help supply contractors 
to pay temporary workers self-sufficiency wages and provide family health care benefits.  
 
10. Create Permanent Floater Pools 
The County should create a pool of full-time workers who are assigned to fill temporary or emergency needs. 
Pool employees would be permanent employees of the County.  
 

Elected officials and public agencies have a responsibility to create sound public policies, operate 
government efficiently, and be accountable to voters and taxpayers. The County of San Diego’s current 
employment practices indicate a trend towards creating unstable jobs that offer low wages and no 
benefits. Integrating business strategies to local government can be applauded only if it promotes 
efficiency without jeopardizing the livelihood of its workers.  These policy recommendations will help 
the County provide higher quality service to residents through the use of responsible employer practices.  
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I.  Introduction 
 
he United States has had an ambivalent attitude towards government that is, perhaps, unique in 
the world. While residents expect regulations to safeguard everything from the water supply and 
the food we eat to the entertainment we enjoy on television and in the movies, there is a 
relentless demand that it be done on tighter budgets and with fewer workers. With growing 

public pressure to downsize government, elected officials have handed over responsibilities for services 
to state and local governments. For example, federal responsibility for welfare services administration 
has been passed on to state governments, who now have the ability to establish the levels of support and 
eligibility. Meanwhile, the state government has given local governments authority to tailor their welfare 
services to local conditions. 
 

In the United States, the 1990s saw a decline in the number of employees in federal government 
by 4.7% and that of state government by 2.8%. In the same period, the size of local government 
increased by 9.0%, indicating the devolution of power to local administrations.1 Even as the size of local 
government grew, so too did the pressures to cut costs. Although government at all levels provides 
services vital to the public, the anti-tax sentiments and restricted public budgets called for cutting the 
size of government. This was accomplished by contracting out some of those services and by employing 
temporary workers. 

 
Data collected from the Contingent Worker Supplement to the Current Population Surveys 

(CPS) showed that between 1995 and 1999, the number of contingent workers in local (non-education) 
government in the United States as a whole increased by 35.4%, to comprise 4.6% of this workforce. 
Overall, contingency rates in government grew by less than 1%, due to steep declines in the federal and 
state government levels. 

 
The most widely used type of contingent worker in government is that of the on-call worker, 

increasing by 381,000 between 1995 and 1999. The number of temporary help agency workers increased 
by about 85,000 workers while that of independent contractors and contract company workers declined. 
The data also showed that contingent workers were more likely to work part-time than were non-
contingent workers. Among all contingent workers, only 53% worked full-time, with on-call workers 
having the highest incidence of part-time work, and contract company workers with the lowest 
incidence. 

 
Wages of contingent workers were lower; in 1999, the average wage of contingent workers was 

76% of non-contingent workers’ wages. Wage increases were also lower for contingent workers than for 
non-contingent workers between 1995 and 1999; full-time non-contingent workers experienced a 26.5% 
wage increase in this time, compared to 7.8% for contingent workers.  

 

                                                 
1 “Public Sector Contingent Worker Report,” forthcoming, Service Employees International Union, Washington, D.C. 

T 
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Access to benefits was also lower for contingent workers. In 1999, 57.9% of traditional workers 
had access to health benefits through the employer, compared to 8.5% for temporary help agency 
workers and 21.1% for on-call workers. Access to pension benefits was lower, with 5.8% of temporary 
help agency workers, 22.5% of on-call workers and 48.3% of traditional workers receiving pensions 
from their employer. 

 
This report examines the practice of hiring temporary workers at San Diego County. The report 

addresses legal issues concerning the hiring of temps, as well as their wages and benefits and the 
County’s policy on their use. This study is the second in a series of reports on contingent work in 
California.  The first report, Working on the Margins: California’s Growing Temporary Workforce,2 detailed the 
tremendous surge in temporary work throughout California.  
 
This report is organized into the following sections: 
 

q Section II provides an overview of Civil Service and temporary employment in San Diego 
County; 

q Section III analyzes County employment since July 1997 by employee type; 
q Section IV analyzes County use of Certified Temporary Employees, Retiree Rehires, Student 

Hires, and Temporary Help Agency Workers; 
q Section V presents a selection of County departments’ feedback on the quality of service 

from Temporary Help Agency workers 
q Section VI analyzes the County’s policy that may significantly increase the number of 

temporary workers; and 
q Section VII provides conclusions and policy recommendations. 

Data Methodology 

 The data in this paper were obtained through information requests made to San Diego County. 
County documents can be requested through the California Public Records Act. California Government 
Codes 6250 through 6270 govern information disclosure by public agencies. (For a more detailed 
methodology, see Appendix A.)  

 
Our document requests were made to the County Department of Human Resources, Finance 

and Accounting, Contracts Administration, the Payroll Division and to individual departments. All 
responses to information requests were approved by San Diego County Counsel and the documents 
were made available by appointment. Although we had requested documents and information from the 
mid-1990s, they were not made available and often the documents and information that were made 
available did not provide the detail we had requested and were delayed beyond a reasonable period of 
time.   
  

However, we have obtained adequate documentation and information to carry out an analysis of 
the scale and use of some classes of temporary workers.  
 

                                                 
2 Baru, Sundari, Working on the Margins: California’s Growing Temporary Workforce, Center on Policy Initiatives, 
January 2001. 
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II.  San Diego County – A Case Study 
 

ith 17,500 employees, the government of San Diego County, also referred to as the County, 
is the largest employer in the County. The County has jurisdiction over the unincorporated 
areas of the County that do not fall under the boundaries of the 18 cities.  In addition, the 
County is responsible for collecting and administering property tax revenues, administering 

health and welfare programs, and the sheriff’s and district attorney’s offices. 
 
San Diego County is governed by a five-member Board of Supervisors.  The Charter of San 

Diego County and the Statutes and Codes of the State of California provide the framework for the 
Board to operate and exercise its power. The Chief Administrative Officer (CAO) exercises the day-to-
day, administrative supervision over affairs of the County. The functions of the County are divided 
among five groups or divisions, including Finance and General Administration, Land Use and 
Environment, Health and Human Services, Community Services, and Public Safety, each overseen by a 
Deputy Chief Administrative Officer (DCAO). Each of these “groups” is subdivided into departments, 
making up a total of 45 departments and programs.   Except under limited circumstances, County 
departments are required to use Civil Service employees to carry out County functions. 

 
Employees in County Service are divided into Classified and Unclassified Service.  Managers and 

certain types of professional employees are counted among the Unclassified employees.  Civil Service 
employees under Classified Service consist of all positions not included in the Unclassified Service. 
    

Civil Service and the Merit System 

Except under limited circumstances, the County of San Diego Charter requires the County to 
utilize County Civil Service personnel to carry out government functions.   What is a Civil Service 
system and why is it important?   The civil service is the body of public employees engaged in the civil 
administration of a government entity.  A civil service system means that public employees rather than 
private employees perform government functions.  In the interests of more efficient public service, 
government bodies have defined rules for the hiring of competent individuals.  Such a set of procedures 
for hiring and retention of public employees is termed a  “merit system.”   

 
Civil service employees of San Diego County are hired on the basis of merit.3  That means their 

recruitment, selection, promotion and retention is based on their qualifications for a particular 
government job.  A public employee’s fitness for a particular job is demonstrated by passing a written 
test.  Before such a system was in place, politicians and government officials often used the offer of 
government jobs to reward their political supporters.  Invariably, such a system of political spoils led to 
incompetent and even corrupt individuals performing government functions.  With a merit system, jobs 

                                                 
3 Charter of the County of San Diego, Article IX, Section 900 (a). 
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in various areas of government service such as law enforcement, public works, and health and human 
services are open to all qualified individuals, regardless of where their political loyalties lie.   

 
To protect the merit system, San Diego County Charter provides for a Civil Service 

Commission.  By law “the Commission is responsible for protecting the merit basis of the personnel 
system through its appellant authority, investigative powers, and review of Civil Service Rules.”4   Such a 
system ensures that there are always government employees competently serving the tax paying public -- 
irrespective of who gets elected to head a government body.  This is why civil service and the merit 
system are basic to the practice of “good government.” 

 
However, this merit-based system, which applies to permanent employees and temporary 

workers hired from the County’s employment lists, does not apply to temporary workers hired outside 
the provisions of the Civil Service Rules, such as temporary workers hired through a temporary help 
agency. These workers are private individuals performing the job of public employees without regard to 
their competence for the job.  

 
Civil Service Commission 

The County is responsible for developing a personnel system for recruitment, selection, 
promotion and retention of employees and the development of a career service.  The Personnel 
Director is responsible for the administration of the personnel department in accordance with the 
Charter, the rules for the Unclassified Service, and the rules for the Classified Service.  The Civil Service 
Commission is an appointed body that is responsible for protecting the merit basis of the personnel 
system through its appellant authority, investigative powers, and review of Civil Service Rules.  

 
The Commission is a five-person body, in which each Commissioner serves a six-year term and 

is limited to one full term. 
 

Limited Provisions For Temporary Employees Under Civil Service Rules 

The only type of non-permanent worker allowed under the County Charter is the independent 
contractor. Section 916 of the Charter provides for the employment of independent contractors “when 
the Board or purchasing agent determines that services can be provided more economically and 
efficiently by an independent contractor than by persons employed in the Classified Service.” 

 
Extraordinary circumstances do arise when the County has a legitimate need to hire employees 

on a temporary basis.  The Civil Service Rules allow for four types of employment on a temporary basis 
– certified temporary employees, reemployment of retired employees, provisional temporary employees, 
and emergency temporary employees. 

 
§ Certified Temporary Employees (CTEs): Section 4.2.6 of the Civil Service Rules 

states that certified temporary appointments shall be made only to temporary positions 
and to perform work which is temporary, seasonal or extra help in nature. The Director 
authorizes an appointment for a definite period of time not to exceed six months and 

                                                 
4 Charter of the County of San Diego, Article IX, Section 904.   
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may authorize extensions for just cause for up to an additional six months. No person 
can serve in the same or any combination of temporary appointments for more than 
twelve months. 

 
A certified temporary appointment can be changed to a permanent appointment 
provided the employee is certifiable for permanent employment from the same list from 
which the certified temporary appointment was made. 
 

§ Re-employment of retired employees: Former employees of the County who are 
receiving retirement benefits can be placed on reemployment lists for placement in the 
same class where permanent status was most recently attained or to a class having the 
same or lower top prescribed rate within the same occupational area.  

 
This method of temporary employment shall not exceed 120 working days or 960 hours, 
whichever is greater, in a fiscal year. Placement can be for one year only and retired 
employees may re-submit placement requests.   

 
§ Provisional Temporary Employees: A provisional temporary appointment can be 

authorized in the absence of a reinstatement or regular list for a class and it is necessary 
to employ someone in that class immediately.  
 
This type of appointment is made for a specific period of time and may not exceed six 
months or thirty days after a list of eligible employees is available for certification either 
from a reinstatement or regular list. This appointment can be terminated within the 
authorized period of time. This type of position cannot be extended. 

 
§ Emergency Temporary Employees: A short-term appointment not exceeding 

fourteen days can be authorized to preserve the public peace, health and safety, or to 
prevent stoppage of public business. This appointment need not be made from an 
employment list and is not renewable. 

 
After completion of a temporary assignment or a combination of such appointments which have 

been held for more than six months, unless extended by the Civil Service Commission, an employee 
cannot be appointed to this or any other temporary position until a minimum of 90 calendar days have 
elapsed.  This rule is aimed at ending the abusive practice of extending County employees’ temporary 
status indefinitely by renewing the employee’s temporary status every six months.5 

 
 
 
 
 
 

                                                 
5 County of San Diego Civil Service Rules, Section 4.2.10 
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Temporary Employees Hired Outside Civil Service Rules 

The County hires temporary workers under the provisions of the County’s Human Resources 
Policy and Procedures Manual. These hires are not authorized under the Civil Service Rules. 

 
Temporary Help Agency Workers   

While Civil Service rules only provide for the employment of the 4 types of temporary 
employees mentioned above, the County also employs temporary workers hired through a temporary 
help agency to perform civil service functions. Policy 1115 of the County’s Human Resources Policy and 
Procedures Manual of May 1, 1990 outlines the rules for their hire and establishes a procedure to 
request help from a “temporary help contractor.”  

 
The County justified this type of temporary help on the grounds that the “formal Civil Service 

employment process is not adequate to meet the needs of operating departments during emergency 
absence of key employees.” The policy states that this reason, along with the fact that “the County 
became financially liable for unemployment insurance on January 1, 1978,”6 provided the impetus for 
seeking temporary help contractors. Temporary contract help is to be provided only for the following 
classes: 

 
q Clerk Typist 
q Secretary 
q Account Clerk  
q Data Entry Operator (Reverse 10-key Option) 
q Data Entry Operator (Ten Key or Typewriter Option) 
q Custodian 
 

Since the manual’s date of publication the County has added Auditor/Accountant, Stock Clerk, 
and Word Processor/Word Perfect Operator to the list of eligible classes for temporary contract help. 
  

The County enters into contracts for three-year durations with temporary help agencies to 
provide workers in these classifications. The County contracts with three different temporary help 
agencies for each class of worker. Individual departments that require temporary contract help contact 
the “primary contractor” to provide the employees that they need. This firm is allowed four hours to fill 
the order. If the primary contractor is unable to provide the help requested, the first backup is 
contacted. If this firm is unable to fulfill the order, the request is put to the second backup. Temporary 
contract help is limited to 60 consecutive working days.  The contractors providing temporary help have 
been chosen on the basis of cost; those with the lowest bids win the right to supply temporary workers 
to the County. 
  

California Government Code 31000.4 permits the Board of Supervisors to contract with 
temporary help firms for temporary help only for certain limited purposes:  to help during a “peak 

                                                 
6 County of San Diego, Human Resources Policy and Procedures Manual, Policy No. 1115, Subject: Contracting with 
Temporary Help Firms, May 1, 1990, at page 1. 
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load,” “temporary absence,” or “emergency other than a labor dispute.”  The use of these workers is 
limited to a maximum of 90 days. 
 
Temporary Expert Professional 

 The Policy and Procedures Manual also outlines the rules governing the hiring of “Temporary 
Expert Professional” appointments. Policy No. 0172 permits such employment in the Unclassified 
Service when the position has been exempted from the Classified Service. This appointment can be 
made for one year if the completion date of the project for which the person was hired is unknown at 
the time of the appointment. If the work has not been completed at the end of the year, the 
appointment can be renewed with a specific completion date.  The work to be performed is generally 
the type that would be contracted out to an independent contractor. 
 
Student Workers  

Student workers are hired under San Diego County’s Human Resources Policy and Procedures 
Manual, Policy No. 0168.  They are hired directly by the County through inquiries by the student to 
departments that have positions that fit the student’s course of study and career objectives.  The policy 
requires that student workers be full-time students at a local high school or institute of higher learning.  
A student worker must continue to be a full-time student while employed at the County and maintain a 
minimum grade point average of 2.0.   

 
The rate of pay a student worker receives is contingent upon the number of units the student is 

taking per semester as well as the level of education attained.  For instance, full-time high school 
students (20 units or more in a semester) receive $8.86/hour.  Undergraduates studying toward the 
completion of a bachelor’s degree (12 units or more) are paid based on the number of units completed.  
The more units completed, the better the rate of pay.  Undergraduates are paid between $9.88 and 
$12.00 per hour7. 

 
Graduate students must be working towards a masters or doctoral degree.  A minimum level of 

9 units must be maintained and the position applied for at the County must correspond to the student’s 
declared degree.  Pay is also based on the number of semester or quarter units completed. Graduate 
students are paid between $12.34 and $15.00 per hour.  

 
Student workers are only permitted to work 20 hours a week during the semester and may work 

40 hours a week during the summer and holidays.  Thirty-two departments are authorized to use student 
workers within the aforementioned guidelines.   

 
Intermittent Workers 

The County also hires intermittent workers. Intermittent workers regularly work only one or a 
few days a week or work sporadically, such as on an on-call basis. These appointments are limited to less 
than 91 working days in a fi scal year. 

 

                                                 
7 http://www.co.san-diego.ca.us/cnty/cntydepts/general/human_resources/swbltn.pdf 
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County’s Business Strategy 

In San Diego County, national trends and sentiments were reflected in the philosophy of the 
Board of Supervisors. Since the mid-1990s, the Board of Supervisors has aggressively pursued a “best 
business practice” strategy towards management of County government. This philosophy has been 
played out in its program of turning over public services to private entities. To implement the strategy of 
reducing the size of government, County managers have been provided with an incentive structure that 
rewards reductions in permanent County government personnel.    

 
An example is the “Operational Incentive Plan” submitted in August 1998 by Jack Miller, the 

County’s General Services department head.  Among the measures he proposed for “risk identification 
and mitigation” was to “develop [a] strategic plan that includes [a] recession variant.”  His “action plan” 
for this proposal included the “use [of] permanent staff for up to 80% of workload requirements and 
[the] utilization] [of] temporary staff/consultants for the balance of workload needs.”8 The following 
sections will analyze the trends in the use of temporary workers by the County and the practice and scale 
of use among the different classes of temporary workers. 

                                                 
8 County of San Diego Executive/Unclassified Manager Performance Plan for John A. Miller, Director of General 
Services, rating period 1998-99, at page 4.   
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III.  Non-Permanent Employment 
and Budget Allocation 
 

 

ocuments provided by the County show the growth and distribution of employees for the last four 
fiscal years, starting in 1997.  The table below lists the number of employees at the start of fiscal 
year 1997/ 98 and at roughly the mid-point of each subsequent fiscal year. The total number of 
employees, as calculated by the County, does not include the hourly employees that appear as a line 

item on the employment table. Using the County’s total, the number of employees increased by 8% from 
about 16,300 in July 1997, to about 17,500 in January 2001. In this period of time, the number of permanent 
full-time workers increased by 5%, while the total number of full-time workers (consisting of both permanent 
and non-permanent full-time workers) increased by 8%. 

We assume from the Employee Information System document provided that the “Hourly 
Employees” refer to temporary or non-permanent workers working at the County. The number of hourly 
employees does not exactly reflect the difference between the number of total employees and the number of 
permanent employees. It undercounts by about 350 workers the difference between the total employee count 
and the permanent employee count. With no substantive data provided by the County to account for the 
under-representation, we will use the payroll division’s count of hourly employees as a proxy for the total 
number of non-permanent or temporary employees hired by the County. (See box on page 12 for a 
description of the different classifications of non-permanent workers at the County.) 

The chart below lists the different types of hourly employees at the County. Hourly employees do not 
qualify for the County’s health and pension benefits, but do qualify for unemployment insurance and workers’ 
compensation benefits. The number of hourly employees has experienced significant growth, growing from 
1,350 in July 1997 to 1,832 employees in January 2001. The growth by 480 workers, or 36%, echoes the 35.4% 
growth in contingency rates in local governments in the United States   

The numbers in the table reflect only the number of Non-Permanent employees hired directly by the 
County. Besides these “direct-hire” temps, the County also obtains temporary workers from temporary help 
contractors.  This report has inadequate documentation to track the rate of growth of temporary contract help 
in the County.  However, we do know that the County has contracts indicating that it has used about 322,000 
hours, or the equivalent of 155 full-time employees, from temporary help agencies in the past. 

 

 

 

D 
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County of San Diego, Employee Counts by Type 
 
Type of Employee As of 07/09/97 As of 01/07/98 As of 01/06/99 As of 01/05/00 As of  01/03/01 

Permanent Full-Time 14413 14451 14260 14310 15133 

Permanent Half-Time 191 181 147 138 150 

Permanent Part-Time 2 2 2 7 5 

Total Full-Time 15990 16076 16274 16313 17270 

Total Half-Time 220 212 181 172 183 

Total Part-Time 71 69 76 78 77 

Hourly Employees 1349 1379 1772 1749 1832 

Employee Totals 16281 16357 16531 16563 17530 

Source: County of San Diego, Employee Information System 
 
According to the Human Resources Management System obtained from the County’s Human 

Resources Department, the County has authorized 4,568 temporary positions for the current fiscal year, 
of which 2,136 (or less than 50%) had been filled as of April 18, 2001. This report also indicates that 
these temporary positions can be modified to a lower job classification. Of the total number of positions 
authorized, 2,438 have been modified. This demonstrates that at least some of the positions that have 
been filled have been re-classified to a lower pay scale. This re-scaling of job classifications can have the 
effect of lowering wages across the board for all temps. 

Budget Allocation and Expenditures on Non-Permanent Employees 

The County allocates budgets for each department for the employment of non-permanent 
workers. The table below indicates the Year To Date expenditures plus encumbrances (YTD + 
Encumbrances), the budget that they were allocated, and the remaining balance across all departments 
for the last 4 fiscal years.   

 
       Budget Allocation and Expenditures 
 

Year Budget Category Dollar Amounts 

YTD + Encumbrances 22,992,520.93 

Budget 6,562,946.51 FY 1997/98 

Remaining Balance -16,429,574.42 

YTD + Encumbrances 28,894,990.16 

Budget 13,587,747.73 FY 1998/99 

Remaining Balance -15,307,242.43 

YTD + Encumbrances 34,464,368.53 

Budget 24,358,080.06 FY 1999/00 

Remaining Balance -10,106,288.47 

YTD + Encumbrances 26,936,910.03 

Budget 26,215,698.00 FY 2000/01 

Remaining Balance -721,212.03 

        Source: County of San Diego, Management Financial Reporting System 
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In Fiscal Year 1997/98, for example, the departments had spent a combined total of about  $23 

million on non-permanent workers, while their budgets were $6.6 million. The amount spent over 
budget was $16.4 million that year. The shortfall every year has been in the millions of dollars, with 
current fiscal year’s shortfall totaling less than $1 million as of March 2001. Although the departments 
have been budgeting far less money for non-permanent workers, it is remarkable that they have been 
consistently able to expend more than the allocated amount. The table also shows that the amount 
budgeted for non-permanent workers has increased four-fold between fiscal year 1997/98 and the 
current fiscal year, from $6.6 million to $26.2 million. 
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Temporary Worker Type and Brief Description 

At the County, there are different types of 
temporary employee.  We list below the 
different types of temporary employees that are 
hired directly by the County, and the County’s 
employment and remuneration policies for 
them.  For Certified Temporary Appointments, 
“certified” means, under Section 4.2.6 (a)(3) of 
the Civil Service Rules, that the candidate for 
appointment has been certified as eligible from 
an employment list established by the Director 
of Civil Service.  So, although some types of 
temporary employees are certified from an 
appointment list, others are not. 
 
Standard Temporary: has a duration of hire 
limitation of 6 months but can be extended an 
additional 6 months with the approval of the 
Civil Service Commission.  Standard temporary 
employees are certified and are paid on an 
hourly basis. 
 
Interim Temporary: has a duration of hire 
limitation of 6 months but can be extended an 
additional 6 months with the approval of the 
Civil Service Commission.  Interim temporary 
employees are certified and are paid on a bi-
weekly basis with benefits. 
 
Intermittent Worker: used when County 
deems it is impractical to use the normal 
classified service.  Intermittent workers have a 
duration of hire limitation of less than 91 
working days in a fiscal year and are exempt 
from the Classified Service.  The intermittent 
status is not certified and is paid on an hourly 
basis. 
 
Student Workers: are full-time students 
currently enrolled in high school or college. 

They are paid on an hourly basis and do not 
receive benefits. 

 
Retired Rehire: re-employed former County 
employees.  Retired rehires have a duration of 
hire limitation of either 120 working days or 960 
hours, whichever is greater, in a fiscal year.  
They are not certified and are paid on an hourly 
basis. 
 
Standard Provisional: used in situations where 
neither a regular employment list nor 
reinstatement list exists for a classification.  
Standard provisional appointments have a 
duration of hire limitation of 6 months and 
cannot be extended. Provisional appointments 
are not certified and are paid on an hourly basis. 
Provisional appointments must be replaced by 
an appointment from a certified list within 30 
days of either the promulgation of the regular or 
reinstatement employment list. 
 
Interim Provisional: has a duration of hire 
limitation of 6 months that cannot be extended.  
Interim provisionals are not certified.  They are 
also paid on an hourly basis and do not receive 
benefits unless that person is a current County 
employee being paid at a biweekly rate and is 
receiving benefits.   
 
Temporary Expert Professional (TEP): has a 
duration of hire limitation of one year if the 
completion date of the project is unknown at 
the time of appointment.  The work to be 
performed by TEPs must be tied to either 
funding through outside grants, limited funding 
by the Board of Supervisors, or is a special 
project with a known completion date.  TEPs 
are unclassified and are not permitted to 
supervise employees in the Classified Service.
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IV. County’s Use of Temporary Workers 
n this chapter we examine the County’s use of different types of temporary workers such as 
certified temporary employees, retiree rehires, student workers, and temporary help agency temps.  
It is evident that the County is increasingly turning to temporary or non-permanent workers to 
provide essential services. Our research shows that County government has permanently 

“contracted out” significant numbers of individual jobs and converted them into permanent temporary 
positions that provide no health or pension benefits and no job security. 
 
 

Certified Temporary Employees  

The County is permitted to appoint “Certified Temporary Employees” when the position is one 
that is already classified and the duration of the appointment is for six months to at most one year. 
Section 4.2.6 of the Civil Service Rules states that certified temporary appointments shall be made only 
to temporary positions and to perform work that is “temporary, seasonal or extra help in nature.”  
According to these rules, the Director of the Civil Service Commission authorizes an appointment for a 
definite period of time not to exceed six months. The Director may authorize extensions “for just 
cause” for up to an additional six months. 

 
Rules prohibit the same person from serving in the same or any combination of temporary 

appointments for more than twelve months.  Although individuals are barred from being kept in 
temporary positions for more than one year, no rule explicitly prevents the County from indefinitely 
staffing permanent positions with temporary staff.  The report found this to be the case for five Social 
Service positions. 

   
An examination of Civil Service Commission minutes from 1990 through 2001 reveals that there 

was no authorization of initial six-month appointments. The absence of such authorizations appears to 
violate the County’s own Civil Service Rules. However, the minutes reveal routine extensions of certified 
temporary appointments for one additional period of 6 months.  Such extensions are granted at almost 
every biweekly meeting of the Civil Service Commission.  The minutes do not refer to any rejections of 
requests for extensions.   

 
 
 
 
 
 
 
 
 
 

I 
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Certified Temporary Employees:  Approvals For 6-Month Extensions Of Selected Social Service 
Positions 
 

Position 

Annual 
Salary* 1996 1997 1998 1999 2000 2001** 5-Year Totals 

Protective Services Worker I $33,488 0 23 1 25 14 26 89 

Social Worker I $26,228.20 1 3 0 9 5 3 21 

Residential Care Worker II $22,817 2 2 6 5 7 0 22 

Residential Care Worker I  $21,195.20 0 1 15 49 17 4 86 

Residential Care Worker Trainee $19,801.60 0 14 3 4 34 0 55 
*Approximate Annual Minimum Salary as of 1/10/01. 
**Data for 2001 current through April. 
Source: Civil Service Commission Minutes, 1996-2001 

 
Civil Service minutes do show a pattern of extensions for certain Social Services positions over 

the last five to 11 years.  Six-month extensions of the Protective Services Worker I position 
demonstrated in the table above show a continuous need to staff at least one, but as many as 14 to 26 
positions for at least the past four years.  Over the last five years the temporary appointments for one to 
nine Social Worker I positions were also extended.  As the table above shows, for each of the past four 
to five years, the County has also demonstrated an on-going need for:  at least two and as many as seven 
Residential Care Worker II’s; at least one and as many as 49 Residential Care Worker I’s; and at least 
three and as many as 34 Residential Care Worker Trainees.   

 
The County has filled the Residential Care Worker II “temporarily” over the last ten years.  

Before 1995, this position was classified as a Child Care Worker position.  Between 1990 and 1994, six-
month extensions of the Child Care Worker position progressed from 3 in 1990, 16 in 1991, 4 in 1992, 
11 in 1993 and 8 in 1994.  In 1995 there were no more extensions of Child Care Worker positions.  That 
year saw extensions for seven Residential Care Worker II positions.   

 
According to records related to these positions dated October 1997 through February 2001, the 

County supplied a peculiar rationale for the need to extend the appointments of three gradations of the 
Residential Care Worker position.  Almost without exception these appointments were due to an 
“ongoing call for recurring, unpredictable need, which makes permanent employment impractical.”9   

 
Hiring temporary workers to fill the Residential Care Worker in temporary positions is a 

problematic policy altogether.  The duties of these workers consist of caring for children at the County-
run Polinsky Children's Center, which serves abused, neglected and abandoned children.  The Center 
and eight other similar shelters were affected by a lawsuit filed against the California Department of 
Social Services in December 2000 by the Youth Law Center, a youth advocacy group in San Francisco.   

 

                                                 
9 Of the possible criteria “which best describes your rationale for extension,” Health and Human Services indicated this 
reason on the “Extension Of Temporary Appointments” form submitted to the Department of Human Resources. 
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The lawsuit contended that the shelters are overcrowded and unsafe. It also claimed that they 
impose harsh discipline, including the use of restraints.  The lawsuit claimed Polinsky is so crowded that 
children must sleep in common areas, that it does not maintain records of staff use of restraints, and 
that it hires untrained temporary employees to fill vacancies.  

 
In response to the lawsuit, a judge ordered Polinsky and other shelters to obtain a state license 

within 60 days or be shut down.  Under a policy implemented by then-Gov. George Deukmejian in 
1985, the shelters are not required to be licensed.10 

 
Officials of the Service Employees International Union have drawn attention to what they say is 

an acute staffing shortage at Polinsky.  In April 2001, 17 of the 155 care-worker positions were vacant.  
The union claims that the care-worker positions pay too little to retain permanent staff. The County 
itself has already recognized that low pay is a part of the problem at the Center.   

 
Polinsky Director Steve Briggs has stated that in response to the claims of low pay, County 

Board of Supervisors authorized a 10% raise for Polinsky care workers that took effect in January 
2001.11  

 
Three years ago problems associated with understaffing at Polinsky came to light after a 13-year-

old boy was struck by a vehicle and critically injured after running away from the facility.  At that time, 
43 of the 144 positions budgeted to look after the children at the center were vacant.  A County official 
admitted that temporary, lesser-paid, and sometimes inadequately trained workers were being used to 
handle the overload.12 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 

                                                 
10 Caitlin Rother, “Polinsky among children's centers told to get state license or close,” The San Diego Union - Tribune; 
Apr 13, 2001.  
11 Ibid. 
12 Caitlin Rother, “Children’s center stretched to limit:  Problems at Polinsky brought to light after teen’s accident,” The 
San Diego Union - Tribune; Apr 26, 1998.  
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Re-Employed Retirees 

 The Civil Service Rules authorize the use of retirees in positions similar to the ones they 
had held previous to retirement.  Their employment cannot exceed 120 days or 960 hours, 
whichever is greater. 
 

 For fiscal year 2001, as of March 13, 2001, various County departments had used 
132,674.40 hours of such help from 301 retirees, or the equivalent number of hours of 64 full-time 
workers.  The heaviest user of retirees is the Health and Human Services Agency (HHSA), with 
110 retirees providing close to 49,000 hours of work.  The Sheriff’s department was the second 
highest user with 44 retirees providing about 28,000 hours of work.  Across all departments, 4 
retirees had exceeded the allowable limit of 960 hours or 120 days in a year. 

 
An analysis of the job classifications that have been given over to these non-permanent staff 

shows that a total of 23 full-time equivalent (FTE) positions have been staffed entirely by retired 
workers. The largest number of job classifications that have gone to retired employees is in the Sheriff’s 
Department, with 10 full-time equivalent positions.  The Probation Department has temped out 3.5 

Cresap’s Legal Battle For Permanent Status  
 

John Cresap began what would become an 8 ½-year temporary career with the County of San Diego 
on February 1, 1974 as a non-permanent guard employee.   Later he was assigned to the bailiff division of 
the Sheriff's department.  As a non-permanent employee, Cresap was denied retirement benefits, vacation 
pay, sick leave pay; paid health insurance or cash pay for overtime hours.  Cresap's status was reviewed 
from time to time, at least every six months, and his temporary status renewed.  To remedy this situation, 
Cresap sought a judicial declaration that he had acquired civil service status for the position of permanent 
sheriff's bailiff and was entitled to pay and benefits as such. On February 5, 1980 the trial court denied his 
petition.  The following June, Cresap was told his non-permanent position would expire on July 30, 1980.   

Cresap then turned to the court of appeal, which ordered the Civil Service Commission to furnish 
him with a fair procedure on any termination of his employment.  In July 1981 the court ruled that 
ordinarily a person hired by the County as a temporary employee, including one such as Cresap whose 
employment was renewed on successive six-month intervals, may be terminated without cause, notice, or a 
hearing.   

However, the court held that the plaintiff's six-plus years of employment entitled him to receive a 
fair procedure.  Furthermore, the court of appeal ruling required the board of supervisors to review 
temporary appointments on an annual basis.a   That requirement is the basis for current limits on 
temporary appointments to no more than one year.   

Ultimately, the court of appeal ruling could not save Cresap's job.  Six months later Cresap received 
another pink slip, indicating that in keeping with Charter provisions and Civil Service Rules and Regulations 
regarding temporary positions "it will be necessary to let your temporary appointment expire on January 22, 
1982."  The Sheriff contended that Cresap's temporary job was being eliminated for good cause due to 
consolidations in court services.  On August 13, 1982 the court of appeal ruled against Cresap, indicating 
that his termination "complies with the charter provisions which provide for a civil service system and 
embodies the intent that a merit system of employment be used by the County."b    

 
a  Cresap v. County of San Diego, 121 Dcal.App.3d 591, Cal.Rptr.,  July 1981, p.604 
b Cresap v. Superior Court, Civil Service Commission, Court of Appeal, Fourth Appellate District, Division 
One, State of California, 4 Civil No. 269882 (Super. Ct. No. 4800643),  p.9. 
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FTE positions.  The HHSA, the Superior Court, and the District Attorney’s Office have also used 
retirees as Court Operation Clerk III at the Superior Court, a Clerk Typist at the office of the 
Assessor/Recorder/County Clerk, and a District Attorney Investigator. 

 
The rationale for hiring retirees may be to temporarily provide the department with a level of 

guidance and expertise that is no longer available as a result of the retirement of the employee.  
However, while the County undoubtedly benefits from this expertise, these are jobs that can be 
performed by full-time workers who can be trained to acquire the necessary level of expertise. 

 

Student  Hires 

There are approximately 500 student workers currently employed by the County.  While the 
purpose of the student worker program is to encourage students to gain work experience in the career 
field of their interest, the program, in some cases, appears to be used by the County to charge student 
workers with specific duties that would, and in some cases should, be performed by permanent County 
staff. In some instances, student workers are performing various duties that, by state law, must be 
performed by sworn officers of the law.  An example of this is in the County Probation Department. 
  

The Probation Department at the County manages Juvenile Detention Facilities and offers 
programs for rehabilitation and supervision of both juveniles and adults who are placed on probation by 
the courts.  The Probation Department also provides detention facilities for both juvenile and adult 
offenders.  With a budget of $110 million, the Probation Department consists of 3 major divisions: 
Adult Field Services, Juvenile Field Services, and Institutional Services. 
  

There are currently 60 student workers employed at the Probation Department, 15% of the over 
400 total employees working in Probation.  Student workers are used in Juvenile Field Services in such 
areas as Detention Control, Investigations, and the Placement Unit.  Student workers are also used in 
Juvenile Hall, Intensive Supervision, Community Assessment Centers, Youth Day Centers, the 
Reflections Programs, Home Supervision, and as Community Family Monitors in the Repeat Offender 
Prevention Project.  Student workers in Adult Field Services also aid Probation Officers with office 
duties and collect urine samples in Adult Offices.  However, even though the numbers of student 
workers in Probation is low compared to the total number of workers, what is compelling is not the 
number of student workers but what they are actually doing.  
  

Although student workers at Juvenile Hall are assigned a Senior Probation Officer for guidance, 
according to Probation Department documents, student workers are utilized in a manner that does not 
often require them to be overseen by sworn staff.  For example, in living units student workers are 
permitted to conduct room searches, escort a detainee out of one unit to another, and experienced 
student workers, with approval, may be allowed to run parts of a recreational program.   

 
Other duties include supervision of detainees in halls while they are working, room checks, 

conversational contact with a detainee while a pat down search is being conducted, escorting one 
detainee for physical or psychological examination, and supervision of a detainee while in restraints.   
  

These duties while on the one hand may be supervised by a senior probation officer, 
nevertheless, are similar to what sworn staff is trained to do.  Probation Department documents also 
detail a very fine line between what a student worker is permitted to do and what they cannot.  For 
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instance, some of the duties mentioned, such as escorting a detainee, are prohibited if the student 
worker were required to supervise two detainees instead of one.   

 
Student workers are also not allowed to carry OC spray (pepper spray) or handcuffs and are not 

allowed to initiate physical contact with detainees.  However, student workers may engage in physical 
contact if a detainee or staff is in danger of being injured.   
  

While there are limits to what a student worker is permitted to do, it seems that there is only a 
fine line, and in fact, a line that blurs or disappears depending on a given situation, that separates a 
sworn staff’s required duties from a student worker’s duties.   

 
A veteran Probation Officer at Juvenile Hall, with over 10 years of institutional experience with 

the Probation Department, offers the following assessment of the student worker program at Juvenile 
Hall: 
 

“Student workers get a bare minimum of training and then they start.  They receive three days of 
training while regular probation officers start with 2 weeks of training and at a later point during their 
first year they will go to a five-week academy.  After a probation officer’s first year, they have a minimum 
24 hours of annual training.  Student workers do not receive any formalized or additional training.  
 
“Student workers are doing the same duties as County [permanent] staff. Comparatively speaking, a 
student worker is, in essence, doing about 95% of the duties that a Correctional Deputy Probation 
Officer I (CDPOI) is required to do.  If a student worker is not available, a CDPO1 would be 
assigned to their slot.  

 
“ Most student workers are undergrads and their salaries vary with the number of units.  Student 
workers used to mostly be assigned to day or afternoon shifts.  Now, they are working mostly the 
graveyard shift (10pm-6am). A typical night shift has 21 sworn staff members on duty.  However, 25% 
of this number are student workers.” 
 
When asked whether student workers performing the duties that probation officers also perform 

was good or bad, the officer offered these comments: 
 
“Well, they have less training and less experience.  They’re a minimum of three years less mature.  The 
minimum age for a student worker is 18 while the minimum age for a probation officer is 21.  They 
have no annual training. Their priority is not running the building and doing that type of work.  It is 
secondary to their education and not as important to them as it is to our staff because it is our job.” 
 
When asked whether student workers were replacing probation officers, the veteran officer 

offered this assessment: 
 

“Yes.  We must stick with the 1-10, staff/detainee ratio.  If we have 500 kids at Juvenile Hall and we 
don’t have 50 staff, they are going to make people work overtime or schedule change people to meet this 
ratio.  If the student worker is there, then this is one less probation officer that they will hire.  In total, 
student workers are already working 1000-plus hours a month and that’s on the lower side.” 
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When asked why it is necessary for sworn staff to resume these duties and job functions the 
officer said: 
 

“If you have more professional trained staff, you’re going to get a better product.  It’s safer for everybody 
when people on the front line know what they’re doing.  Perma nent staff develops a rapport with kids.  
Student workers don’t because they are shifting in and out of different units.   
 
“As for staff that work with me, I know them and their capabilities.  I might see a different student 
worker on every shift – I don’t know who they are.  I know some of them, but they are not up to the level 
of regular staff and they require watching by regular staff.  This means that staff is watching staff – they 
are not watching kids.” 

 
There are rules regarding how many sworn staff is necessary in the supervision of detainees.  

The State of California, under Title 15 of the California Code of Regulations13, mandates a 10-1 
detainee/staff ratio for Juvenile Hall.   
 

Currently, there are 31 vacancies at Juvenile Hall for full-time, permanent CDPO1 positions.  
While Title 15 mandates that staff must make up the 10-1 ratio, it is unclear whether this was meant for 
permanent sworn staff or if this could also include student workers.  What is known is that student 
workers are being used and considered as staff to satisfy the ratio.  
 

When asked if the student worker program helped Juvenile Hall, the officer responded: 
 

“It used to because we would hire a large percentage of them.  A lot of these people are criminal justice 
majors and going into the field.  But I’m not seeing any of them anymore.  I have no objection to student 
workers if they were considered extra help.  But they’re not.  They are being used to replace trained, 
experienced staff, and that’s a problem because I’m getting lesser quality staff who I can use for less 
functions.  This isn’t good for the performance of day-to-day functions – functions that a probation officer 
can do better.  It’s a quality difference.” 

 

Temporary Help Agency (THA) Temps  

Since 1978, the County of San Diego has contracted with temporary help agencies for providing 
staffing needs.  The County has reasoned that this is necessary in order to better handle workload peaks, 
absent regular County employees as well as seasonal fluctuations and special assignments.  Currently, the 
County of San Diego is in the final year of a 3-year contract with five temporary staffing agencies to 
provide staff based on the reasons listed above.  The five temporary agencies were selected on a 
competitive bid basis whereby a Request for Proposal or RFP was advertised and temporary staffing 
agencies submitted their bids based on the cost of fulfilling the contract terms.  Although contracts are 
awarded to the lowest bidder, this results in the contractor paying the lowest wage possible.  Given the 
consistent usage of temporary help agency workers at the County, as shown below, the effect of this is 
the payment of poverty level wages and the permanent contracting-out of certain clerical duties and 
classifications that are permanent in nature to temporary help agencies. 
 

                                                 
13 California Code of Regulations, Title 15, Department of the Youth Authority, Section 4277. 
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Terms of the Contract 

The current contract, which began in 1998, requested bids for nine specific job classifications.  
The County estimated its staffing needs for the various job classifications as given in the table below. 
The bidders were required to submit an hourly rate for each classification and to provide a total dollar 
amount bid for the number of hours specified. For example, for the classification of Clerk Typist, the 
County estimated the need for staffing a total of 100,000 hours for each year of the contract.   

 
Temporary staffing firms were requested to submit their hourly charge and price it out over 

those hours and, subsequently, over the length of the contract.  While it is not known how many hours 
will actually be used, what is known is that the cumulative hours that were bid upon equals the 
equivalent of 155 full-time equivalent employees or FTEs.  This means that if the total number of hours 
estimated in the bid document was guaranteed, it would necessitate the hiring of 155 people working 40 
hours a week.  The number of estimated hours varies by classification and the actual usage may or may 
not exceed these estimates 
 

  Number of Hours Bid Per Classification by Temporary Help Agency Contractor 
 

Job Classification No. of hours FTE Employees 

Secretary 50,000 24 

Stock Clerk 2,000 1 

Clerk Typist 100,000 48 

Account Clerk 50,000 24 

Data Entry Operator (Reverse Key Option) 45,000 22 

Data Entry Operator (10-Key Option) 20,000 10 

Custodian 25,000 12 

Word Processing Operator 15,000 7 

Accountant/Auditor 15,000 7 

Total 322,000 155 
            Source: Bid #80173: Temporary Clerical/Custodial Personnel, Section A: Pricing Schedules Lot #1 – Lot #9. 

 
Responsive Bids 

Ten temporary staffing firms submitted responsive bids, listing prices for one, several, or all 
classifications that could be bid upon.  The responsive bidders were: 

AllStaff Temporary Services 
ADECCO 
ANS 
Dial Resource 
Image Support 
Omni Express 
Sedona Staffing  
Topps Staffing 
TRC Staffing  
Tri-Staff Group 
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Bids from all bidders were compared and the temporary help agency with the lowest bid 

price per classification won Primary Vendor status for that classification.  Second and third lowest 
bids were given First and Second Backup status respectively.  The results of this bid process are 
listed below as well as the winning rates for each specific classification. 
 
 Winning Contractor and Hourly Wage Bid Per Classification:  
 

Classification Primary Vendor/Rate First Backup Second Backup 
Accountant/Auditor Image - $12.18 All Staff - $12.50 Sedona - $16.25 

Account Clerk Sedona - $7.84 All Staff - $7.38 Image - $8.05 
Clerk Typist Sedona  - 7.56 All Staff - $7.38 Image - $8.01 
Custodian All Staff - $7.08 Omni Express - $8.36 Image - $8.90 

Data Entry Oper Sedona - $8.05 Image - $8.30 All Staff - $8.00 
Data Entry Oper. Image - $7.99 Sedona - $8.05 All Staff - $7.70 

Secretary Sedona - $8.55 All Staff - $8.28 Image - $8.82 
Stock Clerk All Staff - $7.08 Image - $8.00 Dial Resource - $8.41 

Word Processing Oper. Sedona - $8.56 Image - $8.84 All Staff - $8.55 
 Source: Clerical/Custodial Temporary Help Firms, Purchasing and Contracting Division, County of San Diego. 

 
The rates listed above do not represent what the temporary staffing firm pays the employee.  

These are the rates at which the County reimburses the contractors for the provision of temporary 
workers.  It is uncertain what the temporary help agency, in turn, pays to the workers.  However, in 
1995, client firms paid, on average, 40% more than what the temporary agency employee received in 
wages.14  In most of the job classifications in which the County uses temporary workers, the wages 
that would be paid to the temporary workers is below the $8.49 it would take to keep a family of 
four above the federal poverty line. 

 
Listed below are the wages paid by the County to its permanent employees working in job 

classifications that are also being filled by temporary help agency workers:  
  
                              Salary Schedule for Comparable Classifications: 
 

Classification Pay Rate - Hourly 
Accountant/Auditor $16.10 

Account Clerk No matching classification 
Intermediate Clerk Typist $9.68 

Custodian $8.79 
Data Entry Operator (Reverse 10-key) $9.68 

Data Entry Operator (Typewriter) $9.68 
Administrative Secretary I $10.32 

Stock Clerk $9.26 
Word Processing Operator $11.10 

       Source: County of San Diego Human Resources Management System, Class and Salary Schedule, January 2001. 
 

The chart shows that the County pays its permanent staff a much higher wage than 
temporary workers. Besides the higher hourly wages, the County also provides benefits such as 

                                                 
14 Louis Segal and Daniel Sullivan, The Growth of Temporary Service Work.  Federal Reserve Bank of Chicago, 
Working Paper Series WP-96-26, December 1996. 
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medical coverage, life insurance, and pension participation to name a few, which only increases the 
monetary value of the permanent positions.   
  

San Diego County’s practice of using temporary staffing agencies appears to have 
resulted in the permanent contracting out of certain positions, as shown below.  The reason for 
the use of temps, one can presume, is for financial benefit to the County. However, by 
contracting out to temporary help agencies, the County is sponsoring poverty in its workforce. 

Patterns of Temporary Worker Usage in Four Departments 

This section examines approximate temporary help agency worker usage in four 
departments: Health and Human Services, the District Attorney, General Services and the 
Assessor/Recorder. Information regarding temporary worker usage by the County was not provided 
in summary format. The volume of paperwork provided to us necessitated using a sample of 
departments for analysis. The four departments were chosen for the frequency with which they used 
temporary help. 

 
Through public information requests, CPI has examined individual billing records and 

invoices for 14 months, beginning January 2000, to ascertain the actual number of temporary help 
agency employees working at the County.  Under the Temporary Help Agency Contract, RFB 
#80173, Section D, #13, temp agencies are required to provide monthly reports to the COTR 
(Contracting Officer’s Technical Representative) showing the number of hours billed and the 
amount billed during the previous calendar month as well as year-to-date totals (starting July 1st).  
The report must also include the following: 
 
“….the number of temporaries on board in each department, the average number of consecutive days worked, the 
number of times the vendor was unable to provide a requested temporary in that class during the month billed, the 
number of times the department rejected a temporary as unqualified during the month billed and the number of times a 
temporary failed to complete the assignment for outside reasons (such as a car accident, transportation or child care 
problems, etc.)”  
 

In a letter from the Office of County Counsel dated May 10, 2001, CPI was informed that the 
requested monthly reports did not exist. This implies that the County does not enforce the terms of the 
contract mandating the submission of monthly reports. This has serious implications for future public 
interest research.  This also poses serious concerns regarding the County’s ability to monitor the current 
and future temporary help agency contracts. The lack of enforcement of these reporting rules may also 
result in the County’s inability to readily ascertain the number of temporary help agency workers it actually 
uses. 

Temporary Help Agency Data Summary 

CPI examined the County’s use of temporary help agency workers for the calendar year January 
2000 to December 2000.  Our research focused on the number of temporary help agency employees 
working at the County; which departments they were working in; which departments used them the most; 
and whether the temporary workers were working for durations that extended beyond 60 days, which is 
the duration of hire limitation.   
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Data 

The information requested, the billing, and invoice records of both the temporary help 
contractors and Purchasing and Contracting Division demonstrated consistent usage of temporary help 
agency employees in four departments: Health and Human Services Agency, General Services, the Office 
of the Assessor/Recorder, and the District Attorney’s Office.  Furthermore, the data suggested that this 
high usage is centered on 3 classifications: Clerk Typist, Secretary, and Word Processor Operator.  The 
following is a summary of these findings relative to each department and the classifications that they use 
the most. 

 
Health and Human Services Agency 

With a total of 5,925 regular and temporary employees, HHSA has the largest number of 
employees in any County group or department. Within HHSA, the three most widely used 
classifications that are staffed by temporary agency employees are the Clerk Typist, Word Processing 
Operator, and Secretary classifications. 

   
While there may be a legitimate use of temporary employees to work on unexpected work load 

peaks or short term projects, examining the billing records of temporary agencies that provide staffing to 
HHSA indicates that rather than short term, intermittent usage of temporary agency employees, they are 
in fact being used on a consistent basis for the Clerk Typist classification.  Given the hours of work put in 
by numerous temporary agency employees, we found that they were performing work equivalent to the 
work of 27.3 full-time staff at the County.  Furthermore, temp usage was so consistent and steady that not 
one week during the calendar year examined showed any absence of temporary workers being used.   

 
Full-Time Equivalents for Highest Use Classifications: 
 

Classification Summary 
Jan 00 – Dec 00 HHSA General Services 

 
District Attorney Assessor/Recorder 

12 Month FTE Average For     

Clerk Typist 27.3   7 
Secretary 13 3.1 78.5  

Word Processor Operator 7 3.3   
Source: Auditor and Controller’s Office, County of San Diego. 
Note: For Word Processing Operator in General Services the only valid documents provided was for the period 
between March 2000 and February 2001.  Data is based on this period rather than January to December of 2000. 
 

The usage of temporary agency workers to this degree demonstrates a consistent pattern of 
staffing temporary agency workers on a permanent basis in this classification and defies the County’s 
reasoning for hiring temporary agency workers in the first place.  Data suggest that rather than short 
term usage on projects of short duration or unexpected peaks in work loads temps are being used in 
“permanent” capacity to staff these positions.  It is unknown if these temp workers are working in 
the same position beyond their 60 day limitation.     

 
In the Secretary classification, there is also consistent usage of temporary agency workers. 

The table above shows that temp usage is consistent to the extent that 13 full-time equivalent 
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employees could be working in this position.  Again, while smaller than Clerk Typist, if 13 FTE’s 
could do the work temporary agency employees are doing now, this shows that the work they are 
doing is not short term or temporary.  

Finally, temp agency employee usage in the Word Processing Operator classification also 
demonstrates consistent usage on a weekly basis for the one year examined.  Even though it is 
smaller, the numbers of temporary agency employees working in this classification are doing the 
work that 7 full-time equivalent employees could do.  Once again, this shows consistent usage, 
despite the County’s reasoning that they should only be used for short-term work. 
 
General Services 

Temporary agency worker usage is not as high as HHSA; nevertheless, consistent usage is 
shown across two classifications: Secretaries and Word Processing Operator. For the Secretarial 
position in General Services, the amount of temporary help agency usage would be the equivalent of 
3.1 FTE’s.  In this respect, it might improve the quality of the workforce if three FTE’s were hired 
since it would provide more stability and retention than a constant cycle of temporary agency 
employees rotating in and out of this Secretary classification. 

 
The Word Processing Operator classification also shows consistent usage across all weeks of 

the year.  While only 3.3 FTE’s are required to do the work that the temporary agency employees are 
doing, it still represents an opportunity for the County to hire employees with better wage and 
benefit packages. 
 
Assessor/Recorder/County Clerk 

The Office of the Assessor/Recorder/County Clerk shows consistent usage of temporary 
agency employees in the Clerk Typist classification.  In short, the number of hours worked that is 
currently being performed by temporary help agency employees totals the number of hours that it 
would take 7 full-time equivalents to work.   Thus, based on the number of employees needed and 
work performed, it would necessitate the hiring of 7 full-time equivalent employees.   

 
Again, the Word Processing Operator classification also shows consistent usage across all 

weeks of the year.  While only 3.3 FTE’s are required to do the work that the temporary agency 
employees are doing, it still represents an opportunity for the County to hire employees with better 
wage and benefit packages. 
 
District Attorney 

By far, the District Attorney’s Office is the greatest user of temporary help agency 
employees. Billing records for District Attorney’s Office show the heaviest weekly use of temps 
compared to all other County departments.  For the 2000 calendar year temporary help agencies 
billed the DA for temporary secretary hours amounting to as much as 108 full-time equivalent 
positions on a weekly basis.  “Low” use of temporary help agency employees was the equivalent of 
57 full-time secretary positions on a weekly basis. 
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In recent years temporary employees have made up a large share of the workforce in the District 
Attorney’s Bureau of Child Support Enforcement.  According to a letter from District Attorney Paul 
Pfingst to the County Board of Supervisors in 1997, the DA stated, “the Child Support program 
uses private sector services that enhance the effectiveness of our operation.”15  One of the private 
sector services noted in the letter is “temporary contract agency staff” available through “contract 
temporary agencies.”  

 
“Of the 500 people who work in Child Support, nearly one-half are temporary staff.  This 

proposal includes $500,000 to recognize the costs of staff on board through contract temporary 
agencies,”16 the letter went on to say.   

 
In December 1998 the DA again noted that “up to 50% of the Bureau of Child Support’s 

work force is temporary to provide maximum flexibility as the focus of the work changes.”17  That 
month the DA requested and received authorization from the County Board of Supervisors to 
“transfer appropriations in the total amount of $560,000 within the Office of District Attorney from 
permanent salary and benefits to temporary extra help ($260,000) and contracted services 
($300,000).”18  According to the DA, temporary staffing in Child Support grew over the last six 
years.  

 
The letter states, “Beginning in January 1995, The Child Support Enforcement Program has 

undergone major changes with a system-wide overhaul of the child support establishment and 
enforcement case management processes.  Staffing increases have been made over time with heavy 
reliance on the flexibility offered by the use of large numbers of temporary staff in varying 
capacities.”19 

 
A recent state mandate could drastically curb much if not all of the DA’s “heavy reliance” on 

temporary help agency employees.  This is because the new law removes the DA’s oversight over 
the Child Support Enforcement Bureau and drastically restricts the use of employees obtained by 
temporary help firms.   
  

According to Section 17304 of the California Family Code, each County shall establish a new 
County department of child support services.  Since the law mandates that the local child support 
agency shall be separate and independent from any other County department, the County’s child 
support activities are to be transitioned out of the District Attorney’s office and into a new local 
child support agency.  For the County of San Diego this transition is scheduled for December 31, 
2001.20     
  

                                                 
15 District Attorney Paul Pfingst, “Child Support Proposal For Welfare Reform,” letter to County of San Diego 
Board of Supervisors, 3/18/97.   
16 Ibid.   
17 District Attorney Paul Pfingst, “District Attorney Child Support Enforcement Bureau Program Adjustments,” 
letter to County of San Diego Board of Supervisors, 12/15/98.   
18 Ibid.   
19 Ibid.   
20 Curtis L. Child, Director, California Department of Child Support Services, CSS Letter No. 00-02, “Local 
Transition in Schedule”, Transition Schedule Attachment. Letter addressed to all IV-D Directors, all District 
Attorneys, all County Administrative Officers, and all Boards of Supervisors on 7/31/00. 
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The new legislation also means stricter rules on the contracting out of personnel.  Under the new 
law, the new child support agency is to “perform program functions exclusively through the use of 
civil service employees of the public agency.”21  There is an exception to Section 17304 that would 
permit contracting out as long as it is consistent with section 31000 and following of the 
Government Code.22   That provision permits the County Board of Supervisors to contract with 
temporary help firms as long their use is “limited to a period of not to exceed 90 days for any single 
peak load, temporary absence, or emergency situation.”23  
 

“Perma-Temps” At the County of San Diego? 

 The County may be employing certain temporary help agency employees on a long-term 
status approaching that of a “perma-temp.” Our analysis of more than one year’s worth of billing 
records revealed numerous temporary help agency employees who had been assigned to a County 
agency for more than six months and in many cases for one year or longer.   

 
Contrary to the County’s own Policy and Procedures that limit use of temporary help agency 

employees to no more than 60 consecutive working days, we were able to identify numerous names 
even in our limited sampling of billing records which were assigned to one or more County 
departments and agencies well beyond this three-month limit. The table below lists the number of 
long-term temps who appeared by name in the billing records.  
 

Agency Temps With Long-Term Assignments At County of San Diego (Jan ’00 – Dec ’00): 
 

Clerk Typist Secretary Word Processor Operator 
Department 6 Months 12 Months 6 Months 12 Months 6 Months 12 Months 

Auditor & Controller 2      

Assessor/Recorder/County Clerk 4 5 1    
District Attorney   69 31   
General Services 2   1 1  
HHSA 9  7  7 2 
Housing & Community Development 1    4  
Probation and Revenue & Recovery 
(shared employee) 1      
Revenue and Recovery 2      
Treasurer/Tax Collector 4      

Totals By Position 25 5 77 32 12 2 
Source:  County of San Diego, Department of Human Resources 
 
  In the absence of summary or monthly reports detailing temporary worker usage in each 
department, the examination of billing records, while only for a year, demonstrates consistent usage 
of temporary agency workers in each of the three classifications listed.   

                                                 

21 California Family Code, Section 17304  (e) (1) (B) (7) (A). 

22 California Family Code, Section 17304  (e) (1) (B) (7) (B). 
23 California Government Code, Section 31000.4. 
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The County’s own Policy No. 1115: Contracting with Temporary Help Firms lists the reasons for 
using temporary agency employees.  These are to meet workload peaks resulting from seasonal 
fluctuations, absence of regular employees, special assignments, etc.24 However, based on the information 
gathered, absences or workload peaks may not be the only reasons for the hiring of temporary agency 
workers, as evidenced by the consistent use of temps in every pay period.  The data show consistent and 
long-term hiring of temporary workers in clerical positions.  Even though the temporary agency employee 
might not remain beyond the 60-day limit entailed by the County’s policy, the County is consistently 
rotating temporary employees and is using these temps to staff positions that should be staffed by regular 
permanent employees.  This practice violates the County’s own policy that temporary agency staffing is on 
a limited basis only.   

The weekly average over the course of a year shows that nearly 140 full-time equivalent employees 
– in the four departments and classifications that we examined – could do the work that is currently being 
performed by temporary agency workers.  This practice clearly demonstrates that the County is in 
violation of its own policy and that these positions are being permanently staffed by temporary agency 
workers. 

 Government Code § 3100.4 permits the Board of Supervisors to contract with temporary help 
firms for temporary help only for certain limited purposes:  to help during a “peak load,” “temporary 
absence,” or “emergency other than a labor dispute.”  Use of temporary help agencies is limited to a 
maximum of 90 days for any such occurrence. The sustained and consistent use of temporary help agency 
workers that the billing records have revealed show that the County is violating the law, since the patterns 
of usage have indicated neither peak load use, temporary absences nor any emergency. 

                                                 
24 County of San Diego Human Resources Policy and Procedures Manual, No. 1115 
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Janette Mahnken: Temp Turned Activist 
“No one should have to endure what I did” 

 

Janette Mahnken, 41, knows what it’s like to be a part 
of San Diego County’s expendable workforce.  She 
worked as a temporary worker for three years, making 
as little as the minimum wage with no benefits.   
 
Like many of her co-workers, Mahnken ended up 
becoming a perma-temp, working long-term as a 
temporary worker who received less pay than her full-
time counterparts, no benefits, and no job security.  
“I was constantly in fear of getting laid off,” said 
Mahnken, who was placed at the County by Sedona 
Staffing, a temp agency. “And my fears came true.”   
 
During her three years at the County, from January 
1997 through February 2000, Mahnken was laid off 
three times but was always rehired.   
 
“The County hired and fired us as they pleased,” 
Mahnken said. 
 
During Mahken’s first two years at the County, Sedona 
paid her the minimum wage or close to it and offered 
no paid benefits.    
 
“I held on to the job in the hope that I would be placed 
in a full-time position,” said Mahnken, who worked as 
an intermediate clerk typist, receptionist, and account 
clerk at the Department of Information Services.  “But 
in the end, it became obvious that they had no plans to 
hire me as a permanent employee, even though I 
passed the [Civil Service] test and performed the same 
duties as permanent County workers.”   
 
In April 1999, Mahnken received a raise to $12 an hour 
as an incentive to remain with the Department of 
Information Services until the County could complete 
its plans to abolish the department and outsource its 
functions to private vendors. To make matters worse, 
Mahnken’s health problems ate deeply into her pocket 
book, costing her several thousands of dollars.   
Ironically, she had to visit County-funded health clinics 
to treat various ailments, including a kidney infection.   

 
Janette Mahnken visits her former worksite at San Diego 
County, where she worked as a temporary worker for three 
years with low pay, no benefits, and no job security. 
 
With her temp experience behind her, Mahnken now 
advocates for higher-quality jobs and wider access to 
quality healthcare.  She has met with state Sen. Steve 
Peace, D-El Cajon, urging the senator to add more 
money into community health clinics.    
 
“A public agency like San Diego County should 
provide high-quality jobs and high-quality services,” 
Mahnken said.  “Instead, the County is too concerned 
about running like a business, which compromises the 
quality of services and jobs.  This is our money they’re 
playing with, and we should demand better.” 
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V. Survey on Quality of Service 
 

he County is in the final year of the 3-year contract with the current temporary help 
agencies.  In March 2001, the County of San Diego’s Human Resources Department 
distributed an evaluation survey that assesses County departmental satisfaction of the 
temporary agencies currently under contract.  The survey was requested by Carlos Arauz, 

Director, Dept. of Human Resources, and was sent to each department’s personnel officer.  The 
feedback and comments that were submitted are to be used in the development of a new Request 
For Proposals (RFP) for temp staffing services for the fiscal years 2001-02.  The current contract 
with the five temp staffing agencies expires June 30, 2001.  Thirty-seven departments responded to 
the survey. 
 

The Survey 

The Department of Human Resources asked a total of 8 questions that dealt with service 
delivery, quality of temporary workers supplied, as well as the types of temp workers departments 
use, frequency of use, and any suggestions and/or classifications the departments would like to add 
to a new RFP.  
 
Results 

While many of the responses were positive, they did not explain the reasons for their 
satisfaction with the services. Responses that expressed dissatisfaction, on the other hand, were 
detailed in their analysis of the shortcomings of temporary contract workers and give rise to serious 
doubts as to whether workforce quality and efficiency is being maintained rather than eroded.  These 
results and responses therefore give valuable insight as to whether a consistent level of workforce 
quality and efficiency is being provided to the County by the 5 temporary agencies. 

 
The survey began by asking the departments if they were pleased with the quality of 

temporary help provided by the Temporary Help Contract (THC) providers. Although 29 out of the 
38 respondents answered that they were pleased with the quality of the THC providers, there were 
also comments that suggested it could be better even though they had responded “yes” to the 
question.  For example, the response from the Office of the District Attorney was: 
 

“Sometimes yes, sometimes no.  It is difficult to find clerical staff with skills and experience for the 
salary offered.” 

 
The comment from HHSA Mental Health was: 

 
“Although they have on at least two occasions sent us people who were unreliable, unstable or 
undependable – we have them replaced.” 

T 
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Of the nine departments that responded that they were not pleased with the quality of the THC 

providers, nearly all stated that there were issues of reliability, dependability, lack of skills by the temp 
worker as well as specific problems of absenteeism and turnover.  For example, an employee at the 
Superior Court commented: 

 
“Issues with dependability and reliability.  There was a time when a majority of the temps referred  
were participants in a return to work program and had not resolved their personal problems.” 

 
An employee at HHSA Mental Health echoed the same opinion:  

“(Sedona) We have had two workers who falsified time sheets. We have had problems with attendance 
and timeliness.  We have had problems with skill levels, following direction, willingness to comply with 
workplace policies.” 

The next question was whether the temp workers provided by the contract agencies meet with 
departmental expectations based on their initial request requirements.  Although 30 departments 
responded affirmatively to this question, even these departments’ additional comments provide insight 
into problems with temp workers qualifications and skill levels.  Two comments by two departments 
summed up much of the frustration experienced by personnel managers whose temp workers did not 
meet their expectations.  An employee at HHSA/California Children’s Services stated: 

“Not always.  Several times that we requested someone who could file charts in alphabetical order 
and alphabetize paperwork but we got somebody who did not know how to alphabetize correctly.  
Result: the whole filing system was messed up.” 

 
Maintenance and accuracy of the filing system is essential for CCS since the program’s goal 

is to locate California children who may need specialized medical care and to arrange and pay for 
diagnostic evaluations without regard to the family’s income and resources.   
 

The District Attorney’s Office also commented on potential security concerns in hiring 
temporary agency workers:  
 

“(Sometimes) At the District Attorney, all employees must undergo background investigations.  
Many do not pass.  We also need people with previous experience in billing, data entry, modern 
computer skills, and/or legal documents.  The salaries are so low most people with good skills won’t 
work downtown for $6 .50 or $7.00 (the highest clerical salary) per hour.” 

 
Responses such as these beg the question as to why the County relies on temporary agencies to 

provide workers if, with the low wages temporary agencies pay, cannot attract candidates qualified enough 
to work at the County.  The importance of the merit system is highlighted in these comments on 
temporary workers, who are hired without regard to merit and apparently to cut costs. 

Departments were then asked what types of classifications they use and how frequently – weekly, 
monthly or on a quarterly basis.  The classification with the most use was Clerk typist with 20 departments 
responding that they use temps as Clerk Typists on a weekly basis, 5 departments reported using temps as 
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clerk typists on a monthly basis, and 7 departments used them on a quarterly basis.  The response rate to 
this question was poor as 10 departments left this section blank.  

More Survey Responses 

An additional comments section was provided so that departments could detail any additional 
concerns or opinions relating to satisfaction or dissatisfaction with the level of service provided.  Some of 
the most interesting comments regarding the quality of temp worker and the quality of service from the 
temporary help agencies were written in this section.  HHSA/CCS wrote: 

“Some of them (temp workers) do not have enough experience that they can’t do the job correctly or can’t 
follow instructions.  There are problems with attendance, tardiness and too much socialization during work 
hours.” 

Others tended to place responsibility on the temporary agencies themselves for the lack of qualified 
workers being provided.  A clerk at HHSA wrote: 

“Our office uses Sedona Staffing and sometimes I feel that they don’t screen their temps thoroughly.  There 
was instance when we needed a clerk typist and the person they sent didn’t know how to type.” 

An analyst at HHSA Mental Health also commented: 

”Although we requested staff at the upgraded “Secretary” level, we did not consistently see a higher skill 
level than general clerical. (Sedona)” 

Another analyst in Animal Control further states: 

“We have not found quality workers on a regular basis.  After an initial training period, we have had to 
let go 2 workers in the past two months alone.” 

A clerk from HHSA/Human Resources wrote the following: 

“I feel it would help if the primary vendor would screen applicants more carefully with regard to prior work 
history and inform us when a temporary employee has not had previous office experience.” 

While the above comments express dissatisfaction at the quality of temp worker provided, other 
comments illustrate problems with the terms of the contract itself.  Furthermore, these comments 
highlight inadequacies in consistent levels of pay across different departments as well as problems of 
timely paycheck disbursement from temp agencies to temp employees themselves.  An employee at 
Superior Court wrote: 

“The 60 day limitation is artificial and at times counter-productive to completing projects or eliminating 
backlogs.  The low unemployment rate adversely impacts the ability to attract quality workers for such low 
rates.  It has been reported that different classifications are used by County departments to fill their temp 
needs based on salary, rather than work performed.  Agency representatives have called and requested raises 
for their temp workers explaining that other temp workers performing the same job but hired by different 
departments are paid at a different rate.  Have not used AllStaff in months.  Temp workers have 
complained about lack of timely payments on behalf of the agency more than on one occasion.” 
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Although the above comments relate to clerical work, there were comments related to 
custodial work as well.  A supervising clerk at HHSA Southeast District stated that her department 
has, “experienced numerous problems with a series of different contracts.”  She goes on to say: 
 

“The quality of service provided is substandard in most cases.  The custodians provide a very 
minimal service, which does not appear to be adequate to building size, and staff needs.   

 
The clerk goes on to cite instances where the custodial service level has been inadequate such as, “ 

cleaning of restrooms, emptying of trash containers on a daily basis, disinfectants and deodorizers are used 
sparingly, toiletries run completely out by mid-afternoon, cleaning carpets is not satisfactory and many 
times is not done according to contract agreements.”  When this happens, she goes on to say, “staff must 
locate the custodial key in search of resources which many times are not kept at our location.”  The clerk 
concludes by rating the custodial services contract: 

 “On a scale of (1-10), Custodial Services ranks at (4).” 
 

Remedies for Departments That Are Unsatisfied with the THC Service 

With so many unsatisfactory comments aimed at the level of service provided by temporary 
help agencies, one would think that it would be helpful, if not necessary, to have a procedure in 
place where remedies could be used if the level of service declined or consistently fa ltered.  When a 
department is unsatisfied with the service provided by the temporary help contractor, they can either 
file a vendor complaint form from the Administrative Manual Policy #0080-01-9 and forward it to 
Human Resources or, should they have problems with the temp worker himself, they can refer to 
the DHR Clerical Contract Temporary Help handbook for guidance.   
 

However, when the survey asked if departments were familiar with the Administrative 
Manual, 10 departments responded that they either had not filed a vendor complaint or did not even 
know such a complaint form existed while 26 did not respond to the question.  When asked if they 
were even familiar with the DHR Temporary Help handbook, a surprising 20 departments 
responded that they were not even familiar with the handbook and of that 20, 10 commented that it 
would have been better had DHR more actively provided the handbook to them in advance of the 
department hiring a temp worker.   
 

A Supervising Clerk from the South Region Family Resource Center, when responding to 
whether she had filled out a vendor complaint form, complained: 
 

“I have not submitted a complaint form because I was not advised that I had this recourse.  Maybe 
it would be a good idea for HHSA Personnel to provide us with complaint forms and the handbook 
when they know we are requesting temporary workers, because like I said before, I did not know 
that there was a complaint form or handbook.” 

 

Problems of Service Delivery and Maintenance of Workforce Quality 

While most departments stated that they were satisfied with the temporary help contract, 
there was general frustration at the lack of skills and workplace professionalism that these temporary 
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agency workers displayed as well as dissatisfaction with the manner in which temporary help 
contractors were providing service. Possible reasons for that include, what one respondent called a 
“tight labor market” being the reason for a lack of qualified workers.   

 
Several, however cited the low pay temporary help contractors provided as the reason for 

not attracting qualified workers.  This creates an interesting question that must be posed to the 
County.  The lowest pay for an Intermediate Clerk Typist directly hired by the County is $9.68/hr.  
The assumption is that the reason for such heavy use of temporary help agencies to staff this 
position, and the seven other clerical positions like it at the County, is because of a lack of 
prospective employees applying for these clerical positions.   

 
This strategy poses serious questions as to the County’s commitment to recruiting and hiring 

the most qualified people in order to provide the best service possible to San Diego.   
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VI. The “PeopleSoft” Ordinance  
 

n March 20, 2001 the County Board of Supervisors passed an ordinance that significantly 
expands the County’s ability to increase the numbers of temporary positions that fall 
outside Civil Service protections. The ordinance is misleadingly titled “Enhancing 
Organizational Efficiency Through PeopleSoft Information Technology” after the vendor 

of a well-known software program for managing “human resources.”  The ordinance does grant the 
County’s Department of Human Resources the authority to establish a computerized “position 
management” system using the PeopleSoft software, though only a small portion of the ordinance’s 
provisions are devoted to this subject.25   

 
Most of the ordinance’s language is devoted to overhauling the Compensation Ordinance in 

regard to the authorization for, use, classification and selection of County temporary employees.  
The new ordinance alters both the classification and selection process of County employees in 
significant ways by:  

 
1. Allowing for 5,500 temporary County positions. 
2. Creating a new category of County temporary worker outside the protections of Civil Service 

Rules. 
3. Potentially removing all time limits for the new interim temporary worker. 
 

The new Interim Temporary Worker position is nominally subject to an appointment “not 
to exceed (6) months. . .”  However, unlike the present Civil Service rules, there is no restriction 
against repetitive reappointments that would convert a “ temporary” appointment into one of long 
duration.  The County Board of Supervisors permits temporary employment to expand at the 
expense of the merit system and the protections normally afforded government employees under the 
Civil Service system.  The Board’s action also makes possible the appointment of large numbers of 
low wage government workers who have no benefits whatsoever.   

 
If allowed to stand, the new ordinance will codify into law the Board of Supervisors’ practice 

of increasing temporary employment at the County of San Diego.  The “PeopleSoft” also proposes a 
ceiling of 18,000 permanent, full-time County positions.  That number is at least 2,000 fewer than 
currently authorized in Chapter 6 of the Compensation Ordinance.26  While the ordinance cut the 
numbers of regular positions, it simultaneously permits County departments to hire directly as many 
as 5,500 temporary workers.  As a result of this ordinance, temporary employees could comprise 

                                                 
25 In the entire ordinance there is only one brief reference to the establishment of a “Position Management System” 
in the amendment to the Compensation Ordinance in Section 2.2.1 (a).  While the accompanying Board letter names 
“PeopleSoft” as the vendor of the system, there is no reference to “PeopleSoft” in the text of the ordinance itself.  
Chief Administrative Officer Walt Ekard,  “Enhancing Organizational Efficiency Through PeopleSoft Information 
Technology,” Agenda Item #8, March 20, 2001 and approved by the County of San Diego Board of Supervisors by 
a unanimous vote, Attachment 2,  p.3.   
26 “Enhancing Organizational Efficiency Through PeopleSoft Information Technology,” Board letter, p.3.  
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about one fourth of the workforce directly hired by the County of San Diego. This ratio does not 
include the hundreds of temporary workers the County is currently obtaining from temporary help 
agencies. 
  

The “PeopleSoft” ordinance also created new “Interim Temporary Worker” classes and job 
codes to provide for temporary appointments.  The Interim Temporary Worker differs from the 
Certified Temporary Worker in so far as the Certified Temporary Worker is filling an existing job 
classification that happens to be staffed by temporary workers.  The Interim Temporary Worker has 
been created for those situations where “(a) there is no existing class/job code for the work 
described and authorized by the Board, or (b) the classification process has not been completed and 
approved by the Department of Human Resources.”27 (emphasis added)  This new language creates 
a class of temporary County workers without a Civil Service classification.  The new ordinance also 
strikes the word “certified” from the definition of “Interim Temporary.”28  Both changes have the 
effect of removing the “Interim Temporary” from the array of legal protections available through a 
Civil Service system.  

 
Prior to the passage of this ordinance, Civil Service Rule IV, Section 4.2.7 on Certified 

Temporary Appointments permitted County departments to hire temporary workers directly as long 
as key requirements were met:   

1. The departments notify the Director of the Civil Service Commission as to the reasons, type 
and duration of the appointment. 

2. The temporary position has been classified. 
3. The candidate for appointment is chosen from an eligibility list established by the Director 

of the Civil Service Commission. 
4. The temporary appointment does not exceed 12 months (one initial 6-month appointment 

and one 6-month extension).   
 

These rules ensure the selection process is fair and based on the merits of a qualified 
candidate.  They also guarantee that departments do not perpetually re-extend a temporary 
appointment as the Sheriff’s Department did in the case of John Cresap, who worked for the 
County as a “temporary” employee for eight years.  Seen from this perspective, the “PeopleSoft” 
ordinance is aimed at circumventing the merit system by allowing County agencies to create and fill a 
large class and number of new positions outside the protective framework of the County’s Civil 
Service. 

  
The new ordinance also removes restrictions on the long-term use of temporary employees.  

Prior to the “PeopleSoft Ordinance,” Section 6.1.1, “Additional Temporary Positions in 
Emergency,” of the Compensation Ordinance permitted departments an additional 500 temporary 
positions over and above the number of the list of budgeted and authorized positions allowed for in 
section 6.1.4.   

                                                 
27Added as Section 3.6.11 to the County of San Diego’s Compensation Ordinance per Board action entitled 
“Enhancing Organizational Efficiency Through PeopleSoft Information Technology.”   
28The “PeopleSoft” ordinance amends subsection (q) of Section 1.1.3 of the Compensation Ordinance to read as 
follows: “ ‘Interim Temporary’ means a pay status designation defining a certified temporary employee who is paid 
at a biweekly rate and eligible for benefits, according to the guidelines established by the Director in Human 
Resources Policies and Procedures.” “Enhancing Organizational Efficiency Through PeopleSoft Information 
Technology,” Attachment 1, p. 1.   
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Compensation for Interim Temporary Workers can be considerably lower than the Civil 

Service counterparts.  For example, the “PeopleSoft” ordinance provides for an 
“Administrative/Clerical” Interim Temporary Worker with starting pay at $7.88 an hour, or $630.40 
in biweekly pay before taxes.  Such a position may be analogous to a number of regular clerical 
positions in County Civil Service.   

 
Examples from the County’s current class and salary schedule are the Junior Clerk Typist 

position paying $7.98 an hour or $638.40 biweekly, the Intermediate Clerk Typist at $9.68 an hour or 
$774.90 biweekly and the Administrative Secretary I at $10.32 an hour or $825.60 biweekly.  The 
Civil Service positions come with healthcare, retirement and other benefits.   

 
The new language in Section 3.6.11 of the County’s Compensation Ordinance states that “a 

person serving as an Interim Temporary Worker may be eligible for employee benefits at the level of 
employee benefits applicable to the class/job code pending establishment.”29 (emphasis added)   
There is no guarantee that large numbers of newly created Interim Temporary Workers will have 
basic benefits such as healthcare and paid holidays.  

                                                 
29 “Enhancing Organizational Efficiency Through PeopleSoft Information Technology,” Attachment 1, p. 4.   
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VII. Conclusions and Recommendations 
 

he County of San Diego has demonstrated sustained use of non-permanent workers, 
including perma-temps. The report found that the County uses certified temporary 
employees, retirees, student hires and temporary help agency workers on a consistent basis. 
The use of temporary workers, whether hired directly by the County or through a temporary 

help agency, undermines job quality by lowering pay and by excluding certain classes of workers 
from eligibility for benefits.  While paying temporary workers poverty-level wages has an immediate 
effect on their living standards, it has a potential long-term effect of reducing wages even for 
permanent workers.  Along with paying lower wages, the County also excludes its temps from 
receiving rudimentary health and pension benefits. These are policies that do not befit its status as a 
responsible public entity. 

 
The merit system established by Civil Service Rules ensures the hiring of competent 

individuals to perform government duties. It also ensures that public employees, not private 
individuals, perform government functions. The hiring of workers who have not proven their ability 
to perform their duties at the County compromises the efficiency of government and leaves room 
for costly inaccuracies in the provision of government services. Public agencies everywhere have a 
responsibility to provide prompt and efficient service to residents and to maintain accountability for 
their actions. Hiring temps to provide essential services is not a responsible employment practice. 
The impermanent nature of temporary appointments makes government accountability harder to 
enforce as errors made by temps can be disavowed by the agencies.  
  

The County of San Diego is not the only public agency to have used temporary workers. In 
King County, WA, the County settled a lawsuit filed by temporary workers hired through a 
temporary help agency. By hiring them, the County avoided paying health and retirement benefits, as 
well as other “perks” such as sick leave and vacation pay for a class of 125 workers.  Many of these 
King County workers had been temps for five years.  The case was settled favorably for the affected 
employees, resulting in the compensation of past benefits and the conversion of temporary positions 
into permanent ones. 
  

The solutions reached by the King County lawsuit provide a valuable framework to ensure 
the maintenance of workforce quality at the County of San Diego.  The following policy 
recommendations will address the need for monitoring of temporary help agency contracts, as well 
as direct-hire temporary employees, the duration of hire of any temporary worker, as well as provide 
avenues for relief to the temp worker should their work extend beyond any duration of hire 
limitation.   
  
1. Conduct an audit of the number of temporary workers in the County 
 

The County should conduct a thorough department-by-department review of its use of all types 
of temporary workers. The audit will include a full and detailed accounting of the use of these workers, 

T 
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including the numbers of these workers, their pay package, the duration of their hire and their job 
descriptions. 

2. Use temporary workers for truly temporary needs 
 

The County should commit to using temporary workers in positions that are truly 
“temporary, seasonal or extra help in nature” and eliminate the management practice of using temps 
to reduce the number of full-time employees. California Government Code 31000.4, permits the use 
of temporary help agency workers for a maximum of 90 days in counties during “peak load, 
temporary absence, or emergency other than a labor dispute, provided the board determines that it is 
in the economic interest of the County to provide such temporary help by contract, rather than 
employing persons for such purpose.” The use of all classifications of temporary workers in San 
Diego County jobs should also be limited to 90 days to prevent the permanent contracting out of 
regular County positions.   
 
3. Conduct an “Annual Review of Existing Work” 
 

Conduct an annual review of all temporary work being performed at the County to ensure 
that regular workers do ongoing work. All work that is determined to be ongoing, stable and 
predictable must be performed by a regular permanent employee and not by a temporary worker. 
Seasonal or irregular work can also be predictable and stable on an annualized basis and should be 
consolidated into permanent positions, even if they are half-time positions. 
 

A review by departments of work being performed would ensure that current classifications 
that are being consistently staffed by temporary workers would now be staffed by regular permanent 
workers since, based on the evidence, it is routine and ongoing. Policies should be put in place that 
prevent the dividing of work into smaller parts to give the appearance of unpredictability or 
instability of employment opportunity. This will prevent the hiring of a series of temps in positions 
such as Intermediate Clerk Typists by the County to staff what may essentially be one full-time 
position. 
 
4. Provide equal access to benefits to eliminate incentives to “temp out” positions 
 

The County should ensure that temporary workers receive a comparable benefits package 
and benefits provided to permanent employees, including health insurance, pensions and paid leave. 
For example, in Santa Clara County, California, work that is legitimately temporary is carried out by 
“intermittent” workers who receive step salary increases, pro-rated hours and no limitations on their 
hours. After working 1040 hours, they receive health benefits with the County paying for 50% of 
worker-only coverage. The County’s contribution increases to 75% in the second year and 100% of 
worker-only or 50% of family coverage in the third year. By the start of the fifth year, the County 
pays for 100% of family coverage. 
 
5. Create definitions of projects for a temporary or term-limited employee  

 
Defining the type of project that is permissible to use a temporary worker would ensure that 

this type of worker would not remain longer than the definition states.  The settlement agreement 
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for the King County lawsuit stated that term-limited employees could only be used for the following 
projects:  
 

A. Capital Improvement projects: employees needed for management of major 
construction projects – not for ongoing maintenance of buildings, etc. 

B. Miscellaneous projects: employees needed for non-routine projects for a 
department or related to the initiation or cessation of a County function, project or 
department. 

C. Seasonal positions exceeding annual hourly limits:  employees who work more 
than 6 consecutive months, half-time or more, with total hours exceeding 910 or 
1040 in a calendar year, in positions that, due to the nature of the work, have 
predictable periods of inactivity exceeding one month. 

D. Temporary placement in regular positions: employees who fill regular positions 
for 90 days or more due to the absence of a regular permanent employee. 

 
By setting up definitions of projects that non-permanent employees are permitted to work 

on, this would ensure that temporary employees would not occupy positions normally staffed by 
permanent employees.  This is currently happening at the County of San Diego with large numbers 
of temporary workers performing clerical duties normally performed by permanent workers. 
 
6. Establish an appeals process for non-permanent workers 
 

A formal appeals process would allow a non-permanent employee who exceeded the hours 
worked limitation to seek conversion of the work being performed into a regular full or part-time 
position by appeal to a committee.  By establishing an appeals process, it guarantees that a 
temporary employee will not be working indefinitely on a body of work or project.  In such cases, 
the temporary employee can appeal to become a regular employee within the Classified Service.   
 
7. Create departmental budget line item for all temporary workers 
 

At the County of San Diego, temporary help agency workers are paid out of a Services and 
Supplies budget line item numbered 2000.  The account number within this Services and Supplies 
category from which temporary agency workers are funded is Account No. 2202.   
 

However, after reviewing various departmental budgets from January 2000 to December 
2000, many departments do not even budget money for Account 2202 and subsequently fund their 
usage of temporary agency workers from other line items within the Services and Supplies category.   
 

This implies that they either did not anticipate the need for temporary help agency staffing 
and, thus, did not budget for it, or that there was a sudden need for temporary agency workers and 
took money from other line items within Services and Supplies.  An example of this practice is the 
Department of Housing and Community Development-Housing Authority.  For the fiscal year 
2000-01, under Account 2202, HCD budgeted $0 for temporary contract help.  However, as of 
February 13th, HCD had spent $50,934.30      
 

                                                 
30 Management Financial Reporting System, HCD-HA, FY 2000-01, County of San Diego. 
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The County should create require each department to explicitly budget for the anticipated 
use of temporary workers and have an explicit and public process for transferring funds from other 
budget items when additional funds are required. 
 
 
8.  Implement mandatory monitoring of all temporary help agency contracts 
 

The County of San Diego does not mandate the submission of monthly summary reports 
per Section D, #13 of RFB #80173 which details the number of hours billed and the amount billed 
during the previous calendar month.  Requiring their submission will ensure an accurate assessment 
of the number of temporary agency workers employed at the County and in what departments and 
classifications.  This will also ensure that duration of hire limitations are being closely monitored by 
Human Resources and temporary workers are not employed longer than allowed. 
 
9.  Adopt responsible contractor policies 
 

The County should adopt responsible contractor policies that require temporary help supply 
contractors to pay temporary workers self-sufficiency wages and provide family health benefits.  
This would ensure that the County and taxpayers would not be subsidizing poverty level wages and 
perpetuating public assistance participation. 
 
10. Create permanent floater pools 
 

The County should create a pool of full-time temporary workers who are assigned to fill 
temporary or emergency needs.  Pool employees would be permanent employees of the County. 
This would allow the County to meet many needs for temporary workers while still retaining a 
professional workforce with full benefits.  
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APPENDIX A: 
RESEARCH METHODOLOGY 

 
 California Government Codes 6250-6270 outline the rules for access to information from 
state and local agencies. This chapter is also known as the California Public Records Act. Under 
these codes, “access to information concerning the conduct of the people's business is a 
fundamental and necessary right of every person in this state.” 
 
 Section 6253 (a) states that “Public records are open to inspection at all times during the 
office hours of the state or local agency and every person has a right to inspect any public record, 
except as hereafter provided. Any reasonably segregable portion of a record shall be available for 
inspection by any person requesting the record after deletion of the portions that are exempted by 
law.” 
 
 Section 6253(b) states that “Except with respect to public records exempt from disclosure by 
express provisions of law, each state or local agency, upon a request for a copy of records that 
reasonably describes an identifiable record or records, shall make the records promptly available to 
any person upon payment of fees covering direct costs of duplication, or a statutory fee if applicable.  
Upon request, an exact copy shall be provided unless impracticable to do so.” 
 
 Under Section 6253( c ) any public agency that has received a request for documents or 
records is required to determine within 10 days of its receipt whether the information is disclosable 
and notify the person of its decision and the reasons for its decision. In unusual circumstances, such 
as the need to search for and collect the documents or the need to compile the data, the time limit 
can be extended, but the extension for complying with the request cannot exceed 14 days. 
The chapter also clearly states that an agency is not permitted to delay or obstruct the inspection or 
copying of records.  
 
 According to Section 6253.9, any identifiable public record that is in electronic format and is 
disclosable, should be made available in the format requested. The information should be made 
available in electronic format, if requested, or a copy in the requested format should be made 
available if it is the same format that is used by the agency. Any cost incurred in constructing the 
record, in producing a copy of the record, or programming services in order to retrieve the record is 
to be borne by the person making the information request. 
 
 Every employment contract between a state or local agency and any public official or public 
employee is a public record. 
 
 Information requests made for this paper were submitted to the department and group 
heads that we reasonably presumed would have access to the documents. Almost all the requests 
were reviewed by the County Counsel’s office, who then notified us of the availability of the 
documents. The documents were inspected and copied during normal County business hours. 
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Glossary 
 
Contingent workers – workers who do not have an explicit or implicit contract for long-term 
employment. 
 
Employment list – a list consisting of the names of persons who have successfully completed the 
Civil Service Examinations. 
 
Non-permanent workers – terminology used by San Diego County to refer to workers who are 
not hired for regular, full-time positions. 
 
On-call workers – workers who typically belong to a pool and are called to work as needed. 
 
Temporary workers – workers who are not employed in full-time, regular positions at the County. 
This includes workers hired through a temporary help agency as well as workers hired directly by the 
County. 
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