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EXECUTIVE SUMMARY 
 

File ID Nos.  2009036 and 2009087 
            

 
On February 3, 2009, the Office of Inspector General (“OIG”) received a telephone complaint 

from Janet Jurkuta, a Consolidated Omnibus Budget Reconciliation Act (“COBRA”)1  

participant, stating that she had not received her canceled checks for her premium payments for 

the months of August and September 2008.  She alleged that the Department of Administrative 

Services (“DAS”) acknowledged receiving the checks and informed her that they were behind in 

processing COBRA payments. This complaint was forwarded to DAS for investigation on 

February 26, 2009.    

 

Additionally, an anonymous letter was received on March 10, 2009, alleging that David 

Holbrook (“Holbrook”), DAS Human Resource Manager 4, who is the Division Chief 

accountable for the state’s COBRA program, was previously removed from two state agencies 

for disciplinary reasons. The letter also alleged that a friend of Holbrook’s had changed his state 

personnel records to conceal these removals. The letter further alleged Holbrook displayed 

favoritism, denied subordinates pay for vacation denied while he improperly received pay for 

vacation denied, and he violated the DAS time reporting policy.  

 

On March 30, 2009, while DAS’ Office of Finance-Internal Audit (“DAS-IA”) was investigating 

Ms. Jurkuta’s complaint, they provided the OIG with a spreadsheet indicating that the agency 

received 685 TravisCOBRA2 checks from September 2008 through December 2008.  The 

spreadsheet further indicated that 341 of those checks, with a face value of $125,185.13, had 

been recorded by DAS but not processed or deposited.  DAS considered those checks to be 

missing. COBRA payments were processed through two separate systems, COBRA Ohio 

Administrative Knowledge System (“OAKS’)3 and TravisCOBRA.  

                                         
1 The Consolidated Omnibus Budget Reconciliation Act of 1986 (“COBRA”) allowed employees who separated service to 
continue access to health insurance.  This is discussed further in Section III of this report.  
2 “TravisCOBRA” was a software program designed to manage an agency’s financial and other obligations and responsibilities 
under COBRA. 
3 COBRA OAKS was designed to replace DAS’ TravisCOBRA, with an effective date of March 1, 2008.    
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On April 10, 2009, we found 504 checks for COBRA payments in a credenza in Holbrook’s 

office, which was 163 more unprocessed checks than DAS reported missing.  The 504 checks we 

recovered had a total face value of about $214,000.00.  We determined that the lack of internal 

controls affecting COBRA payment checks as they were processed and moved between sections 

within the Human Capital Management (“HCM”) Support Unit contributed to the loss of 

accountability.  Internal ledgers and receipts for checks processed and moved between sections 

within the HCM Support Unit were nonexistent.  We noted at least one other significant instance 

of a lack of physical accountability of checks at DAS.  A witness reported that a $600,000.00 

Child Support Enforcement check had been misfiled in an employee’s desk. The check, which 

transferred court-ordered support payments withheld from state employee paychecks, was 

discovered just days prior to the cutoff for processing support payments.  

 

We found a breakdown of communication between those responsible for processing 

TravisCOBRA checks and COBRA OAKS checks, a problem that began when benefits 

management representative Dianna Campbell retired in August 2008.  It was assumed that all 

checks were processed through one point of contact and then transferred to HCM Benefits and 

HCM Accounts Payable. This was not the case. Although the checks were logged in the 

TravisCOBRA system, they were never processed through HCM Benefits and never deposited.  

 

We also found inconsistencies on David Holbrook’s state employment applications for various 

DAS positions.  Holbrook could not explain those inconsistencies.  His employment history 

listed conflicting information on the positions that he held at DYS. 

 

We found time sheet entries that differed from Holbrook’s pay record. Those discrepancies 

resulted in Holbrook receiving $2,082.50 for 49 hours of pay to which he may not have been 

entitled.  A review of Holbrook’s e-mail and other computer activity indicates the possibility that 

Holbrook may not have taken time off from work although his time sheets reflect that he was, in 

fact, out of the office.   
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We find DAS and Holbrook responsible for wrongful acts or omissions: the management of the 

TravisCOBRA system, and the mismanagement of an employee’s record of actual hours worked. 

We also conclude Holbrook committed a wrongful act when he provided misleading information 

on his employment applications. Based upon the results of this investigation, we made three 

recommendations and requested that DAS respond to this office within the next sixty days with a 

plan of action as to how these recommendations will be implemented. 
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I. BASIS FOR INVESTIGATION 
 
On February 3, 2009, the OIG received a telephone complaint from Janet Jurkuta, a COBRA 

insurance participant. Ms. Jurkuta stated that she had not received her canceled checks for her 

payments for the months of August and September 2008.  She alleged that DAS acknowledged 

receiving the checks and informed her that they were behind in processing COBRA payments. 

This complaint was forwarded to DAS for investigation on February 26, 2009.  

 

Additionally, an anonymous letter was received on March 10, 2009, alleging that David 

Holbrook (“Holbrook”), DAS Human Resource Manager 4, the Section Chief accountable for 

the COBRA program, was previously removed from two state agencies for disciplinary reasons. 

The letter also alleged a friend of Holbrook’s changed his state personnel records to conceal 

these removals. The letter further suggested that Holbrook displayed favoritism, denied 

subordinates pay for vacation denied while he improperly received pay for vacation denied, and 

violated the DAS time reporting policy.  On March 31, 2009, DAS’s internal investigation 

concluded that 300 COBRA payment checks, with a value of $116,000.00, were unaccounted for 

or were missing.  

 
 
II. ACTION TAKEN IN FURTHERANCE OF INVESTIGATION 
 
We conducted over 25 interviews and examined policies, procedures, and laws governing the 

accounting of funds. We searched Holbrook’s office, reviewed his time and attendance records, 

reviewed his personnel records, examined his computer records, and interviewed his former 

supervisors.  

 

 

III. DISCUSSION  
 
The Consolidated Omnibus Budget Reconciliation Act of 1986 (“COBRA”) includes provisions 

that if an employee loses his/her  job  the employee may continue, at his/her own expense, health 

insurance coverage from his/her former employer for up to 18 months. Under special 

circumstances coverage may be extended an additional 18 months. The Department of 

Administrative Services is the COBRA administrative agent for all state executive agencies.  
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As the administrative agent, DAS was and is responsible for the enrollment of former employees, 

collecting and recording of all premiums, notifying these former employees of delinquent 

premiums and/or pending coverage termination due to failure to maintain coverage or expiration 

of coverage. This entire process broke down after the conversion of COBRA to the Ohio 

Administrative Knowledge System (“OAKS”), and the retirement of Ms. Campbell in August 

2008. 

 

A March 2008 implementation team decision not to convert the TravisCOBRA records into the 

COBRA OAKS system forced DAS to use a dual accounting process. This decision, coupled 

with the sudden retirement of Ms. Campbell, who was the single source of operator knowledge 

of the TravisCOBRA system, caused a disaster in processing COBRA payments.  Records 

indicate that after her retirement DAS-Human Resources Division (“HRD”) failed to process and 

account for the TravisCOBRA payment checks in a timely manner.  

 

Following Ms. Campbell’s retirement, the process for handling all COBRA payment checks was 

changed.  All mail was opened and sorted by the secretary into TravisCOBRA and COBRA 

OAKS payments. COBRA OAKS payments were given to Myron Bell, and TravisCOBRA 

payments were given to Linda Neil. Data from the checks was entered into the respective 

systems. TravisCOBRA checks were then given to Pam Perry, who in turn gave them to Myron 

Bell.  Myron Bell was then responsible for entering all checks into an Excel spreadsheet.  The 

checks next went to the Accounts Payable section for further processing.  This procedure 

resulted in the COBRA payment checks being logged into the TravisCOBRA database, but not 

deposited or otherwise processed for payment.   Holbrook was the manager of both COBRA 

systems and had direct knowledge of issues involved in processing both TravisCOBRA and 

COBRA OAKS payments. 

 

The breakdown in the entire COBRA process became readily apparent as the DAS internal 

investigation into Ms. Jurkuta’s complaint began. On March 31, 2009, DAS notified the OIG that 

Ms. Jurkuta’s checks were not the only ones lost after Ms. Campbell’s impromptu retirement.  

DAS’ initial inquiry into the matter indicated that 300 TravisCOBRA checks were received but 

not fully processed.  DAS was unable to locate the 300 checks.  
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That same day, DAS placed Holbrook on paid administrative leave pending completion of an 

administrative investigation.  The OIG searched Holbrook’s office and collected his computers 

and other evidence.  Cheryl Nester, from DAS Chief Legal Counsel’s office, locked Holbrook’s 

office, and secured Holbrook’s key.  On April 1, 2009, the DAS Legal and Internal Audit Section 

provided the OIG with a revised list of the missing TravisCOBRA checks that were recorded but 

not deposited.  The revised list contained 341 checks with a value of $125,185.00.   

 
 
ALLEGATION 1:  The Department of Administrative Services, Human Resources Division 

failed to properly account for and process TravisCOBRA payment checks. 

 

Ohio Revised Code section 113.08 stipulates that every state officer, employee, and agent will 

pay the Treasurer of State all money, checks, and drafts received for the state. (See Exhibit A.)  

Ohio Administrative Code (“OAC”) rule 113-1-02 mandates that all money, checks, and drafts 

received for the state will be deposited with the Treasurer of State within two business days. (See 

Exhibit B.) 

 

We interviewed the DAS employees who handled both TravisCOBRA and COBRA OAKS 

payment checks, and none of the employees were aware of the requirements concerning the 

deposit of monies received by the state.  These same employees informed us that DAS may have 

covered medical treatments for COBRA participants without knowing if they were current on 

their monthly premiums.  The size of the state’s health care programs is so large that real time 

tracking of individual services is very difficult, but to DAS’ knowledge, no COBRA participant 

was denied medical treatment due to the confusion over the processing of payments. 

 

In response to Ms. Jurkuta’s complaint, DAS concluded that it received and recorded her 

COBRA payment checks, and extended coverage to her.  However, they did not have an 

itemized deposit slip documenting that her COBRA checks were deposited into the proper fund.  

They offered to reimburse her for the cost of a stop payment notice on her uncashed checks.  

However, DAS did not initially send any notification to other similarly situated COBRA 

participants.  According to DAS, notice has since been sent to the remaining affected individuals. 
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The lack of adequate procedures during a critical transitional period, and the fact that the absence 

of internal controls was not recognized by an internal review, clearly are failures on the part of 

DAS, specifically DAS-HCM and DAS’ OAKS implementation team. Additionally, records 

show that despite employee urging, Holbrook failed to ensure that employees received cross-

training on both TravisCOBRA and COBRA OAKS procedures for processing checks and 

payments.  He also failed to enforce performance improvement plans designed to create a 

common knowledge base among the employees responsible for processing COBRA payments. 

Had the agency and Holbrook taken the steps necessary to make TravisCOBRA and COBRA 

OAKS work and to assure that DAS-HRD unit employees used the appropriate processes, Ms. 

Jurkuta’s checks, and the remaining hundreds of payments, might not have been lost. 

 

On April 10, 2009, OIG investigators, accompanied by the DAS Chief Legal Counsel and the 

DAS Chief of Human Resources conducted a second search of Holbrook’s office.  They 

discovered 504 COBRA payment checks, with a total value of approximately $214,000.00, in 

Holbrook’s credenza.  Some of the payment checks were in envelopes that had never been 

opened. This second search was prompted by an anonymous e-mail received by DAS Legal on 

April 3, 2009, which encouraged a detailed search of Holbrook’s office. (See Exhibit C.) 

 

The oldest uncashed check recovered was dated August 21, 2008, and the latest was dated 

January 30, 2009.  None of the checks or envelopes we found were not date stamped by DAS.  

Interestingly, during the five month period of time that the 504 checks accumulated and went 

uncashed we discovered that other COBRA checks were appropriately processed.  However, we 

were unable to identify any pattern between the checks that were properly processed, and those 

that were not.  

 

Holbrook was interviewed on April 13, 2009.  He said he participated in a DAS internal 

investigation concerning the missing TravisCOBRA checks.  He told us the investigation failed 

to locate the checks or determine who should be held accountable.  Holbrook told us that an 

after-hours search of DAS-HRD offices failed to locate the missing COBRA checks.  He was 

shown photos of the recovered checks and informed of where the checks were found.  He denied 
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any knowledge of the checks or how they ended up in his credenza.  We also interviewed all of 

the employees in Holbrook’s work unit who are involved in receiving and processing COBRA 

payments.  All of the employees we interviewed denied any knowledge of the 504 checks.  We 

were unable to determine if Holbrook was purposely holding the checks for some reason, or if 

another employee placed them in his office without his knowledge.  Regardless, Holbrook was 

ultimately responsible for supervising the processing of COBRA payments. 

 

Based upon our investigation, we find there is reasonable cause to believe that a wrongful act or 

omission occurred in this instance. 

 
 
ALLEGATION 2: One of David Holbrook’s friends removed the “Resigned - not 

recommended for rehire” comment from his record, concealing that Holbrook had previously 

been removed from two state agencies for disciplinary reasons. 

 

David Holbrook was initially hired by the Ohio Department of Natural Resources (“ODNR”) as 

an account clerk on December 30, 1988; he was promoted to Personnel Officer in September 

1992.  A Ohio State Highway Patrol investigation found Holbrook manipulated his payroll 

eleven times between May and October 1993, in order to avoid paying a total of $838.70 to the 

Ohio Public Employees Retirement System (“OPERS”).  Additionally, Holbrook gave himself 

30.4 hours of unearned sick leave, 8 hours of unearned personal leave, and changed his federal 

tax exemptions 16 times between December 1991 and December 1992 for his personal financial 

gain.  Holbrook was not terminated for these infractions and his personnel records were not 

coded with any designation regarding his suitability for state employment.  In October 1993, 

Holbrook served a 20 day working suspension. (See Exhibit D.)  In addition, he paid restitution 

and completed a prosecutor’s diversion program. 

 

On November 27, 1995, Holbrook transferred to the Ohio Department of Youth Services 

(“DYS”), Ohio River Valley Juvenile Correctional Facility in Scioto County.  In November 

1996, he transferred again to the DYS Central Office.  On November 11, 2001, Holbrook 

resigned from DYS in the wake of an internal investigation into allegations he abused time and 

committed theft in office.  The internal investigation revealed Holbrook was working a second 
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job for United Parcel Services while being paid by DYS.  Holbrook’s supervisor, Rudy 

Rodriguez, stated that he recommended to his own supervisor, Mona Reed, that Holbrook be 

coded as “Resigned - not recommended for rehire”.  Mona Reed stated that she took Holbrook’s 

resignation to her Assistant Director at that time, Carol Rapp-Zimmerman, and they then 

discussed it with former DYS Director Gino Natalucci-Persichetti.  It was decided to accept 

Holbrook’s resignation in lieu of discipline and/or termination, but not to code Holbrook’s record 

as either “Resigned - not in good standing” or “Resigned - not recommended for rehire”.   

 

Again, we found no evidence in Holbrook’s file that indicated that he was ever removed for 

disciplinary reasons. Since no rehire code was ever added to Holbrook’s personnel file –either at 

ODNR or DYS – it was impossible for Holbrook or one of his friends to have tampered with the 

records and remove a code that didn’t exist.  

 

Even though we were unable to substantiate the allegation, we do not condone Holbrook’s past 

inappropriate conduct.  We also question DYS’ decision not to code his personnel file 

appropriately so future state employers would be aware of Holbrook’s behavior. 

 

Accordingly, we find no reasonable cause to believe a wrongful act occurred in this instance.  

 

 

ALLEGATION 3:  David Holbrook abused state time and was improperly paid for vacation 

that was denied. 

 

Ohio Revised Code section 124.134 allows payment to a state employee for denied vacation 

hours under the following conditions:  1) The state employee has accumulated three times his/her 

annual vacation accrual rate and 2) the employee is currently at, or will be at, the maximum 

accrual rate in the immediately following pay period.  Once these prerequisites are met and the 

employee has requested and been denied vacation leave, the employee can request and be paid 

for vacation denied time. (See Exhibit E).  

 

Our investigation found that payment for vacation denied was a common practice for those DAS 
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employees who were considered crucial to the implementation of the OAKS system.  The 

urgency to continue the OAKS program implementation required key personnel to work 

overtime on a regular basis.  In addition to accumulating normal vacation leave hours, those 

same key employees accrued compensatory time at high rates.  

 

Compensatory time, according to DAS Directive 08-06, had to be used within six months of the 

date on which it was earned or it would be lost.  Therefore, employees routinely used 

compensatory time instead of vacation leave.  

 

This practice caused employees’ vacation hours to accumulate.  When employees reached the 

maximum number of vacation hours allowed to be accumulated, the employees could submit 

requests for vacation.  Often those leave requests were denied, since the employees’ work was 

supposedly required for OAKS to progress when those same employees were permitted to use 

compensatory time off from work.  When the vacation requests were denied, the employees 

would be paid for those hours. We found that on 36 separate occasions, between April 2008 and 

March 2009, 21 DAS employees were denied the use of a total of 1,936 vacation hours.  They 

were paid a total $75,294.24 for the vacation time they were not permitted to use. Holbrook was 

paid twice under these circumstances, receiving approximately $5,100.00 for 120 hours of 

vacation denied. 

   

Additionally, although DAS policy 100-04 states that the record of an employee’s actual hours 

worked will be maintained by a supervisor for three years, we could find Holbrook’s records for 

only 15 of the 78 pay periods. When these records were compared with Holbrook’s OAKS 

payroll data, we found discrepancies in 10 of the 15 sets of documents. These discrepancies 

included 40 hours of compensatory time that were used by Holbrook but not deducted from his 

compensatory balance in the OAKS payroll system.  Holbrook had either submitted leave 

requests or documented compensatory time used on his time sheet for those 40 hours.  We also 

discovered nine hours of compensatory time claimed by Holbrook, that records indicate he did 

not earn.  It appears that Holbrook gained 49 hours of time to which he was not entitled.  The 

value of those hours was $2,082.50.   
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Later, DAS discovered e-mail activity in Holbook’s e-mail account during the 40 hours he 

claimed to be off.  DAS suggests that Holbrook was actually at his work site since they found e-

mail activity on his state account.  However, we cannot conclude that Holbrook was physically at 

work based solely on his e-mail traffic. Employees routinely transmit and receive work related e-

mails from locations other than their respective offices.  We noted that the e-mail records 

provided by DAS indicated that some of the e-mail activity was outside normal work hours.  On 

two of the days in question DAS was unable to account for any e-mail activity.  And, on only 

five occasions during that 40 hour time period were we able to determine that documents other 

than e-mail were generated and stored on Holbrook’s computer drive.  

 

Regardless of the number of hours Holbrook actually worked, the overshadowing problem is that 

Holbrook’s payroll records were contradictory, inaccurate, or non-existent.  DAS should monitor 

and ensure all employees keep accurate payroll records and maintain those records in the manner 

required by DAS policy 100-04.     

 

Accordingly, we find reasonable cause to believe DAS and Holbrook committed wrongful acts 

or omissions in this instance.   

 
 
IV. OTHER MATTERS   
 
HANDLING SENSITIVE INFORMATION 
 
During the course of our investigation, we became aware of an incident indicating DAS’ lack of 

internal controls in handling sensitive information.  The lack of control over and safekeeping of 

files containing personal information first surfaced in an NBC4i news story titled Ex-State 

Worker Files Turn Up In Surplus Bargain, published on March 24, 2009.  This report detailed a 

citizen’s purchase of a file cabinet from the state surplus auction, and his subsequent discovery 

of confidential personal information inside the cabinet.  The data found in the files included 

Social Security numbers, medical records, and salary information belonging to five former state 

workers.  The purchaser returned the confidential files to DAS.  These confidential files were 

found to have originated from Holbrook’s work unit.  This is another instance of Holbrook 

failing to properly manage his work unit, and failure to ensure that his staff followed agency 
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policies, procedures, and protocols. 

 

All five former state employees were notified by DAS that their personal information had been 

released.  Even though DAS had failed to properly purge these confidential records, there is no 

indication that the former state employees’ confidential records were further compromised, or 

otherwise used illegally. 

 

Accordingly, we find reasonable cause to believe DAS committed an act of omission in this 
instance    
 

 

HOLBROOK’S EMPLOYMENT HISTORY 

During the course of our investigation, we also found discrepancies in Holbrook’s applications 

for different state positions. The DAS Human Resources Administrator informed us that she 

became aware of Holbrook’s employment history with the state as early as 2004.  She stated that 

Holbrook applied for a position in DAS as a payroll administrator, and, despite doing very well 

in his interview, she declined to hire Holbrook based on the information she had received from 

ODNR.   

 

On May 17, 2004, Holbrook applied for and was selected as a DAS Human Resource Analyst-3.  

Again, the HR Administrator questioned his selection for the job but was overruled by the 

selecting supervisor and the DAS Director, and Holbrook was hired. Holbrook resigned from 

that position on August 27, 2004; however, he was rehired by DAS one year later as a Benefits 

Manager. Even though DAS’ management received information about Holbrook’s prior 

incidents of workplace misconduct, they took no action to confirm his overall suitability for 

employment. 

 

Holbrook was shown his two most recent applications for state employment.  He was asked why 

he listed different supervisors for the same period. The application for the Benefits Manager 1, 

posted April 18, 2005, listed “Mona Reed” and “Rudy Rodriguez” as his DYS supervisors 

between 1996 and 2001, while his November 7, 2007 application for the Human Resource 

Manager 4 position listed “John Bragg” as his DYS supervisor for the same period.  (See 
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Exhibit F  and Exhibit G.)  When asked why the applications differed, Holbrook said it was 

because each application was for a different position.  This explanation made no sense.  His 

employment history and the names of his supervisors would not have changed. Even to a casual 

observer, Holbrook was less than honest when he changed his work history on job applications in 

an attempt to disguise the employment issues he had at DYS. 

 

Accordingly, we find reasonable cause to believe Holbrook committed a wrongful act, and DAS 

committed an omission in this instance.  

 

 

MANAGEMENT AND SUPERVISION 

While interviewing Holbrook’s subordinates we found that the employees in his work unit had 

knowledge of his previous employment history.  In many cases, those individuals’ knowledge of 

the details was sketchy or incomplete, but they were all aware that he had issues while employed 

at ODNR and DYS.  They perceived that he was displaying similar behavior with his time and 

attendance reporting in his current position.  This, coupled with his refusal to pay an employee 

for vacation denied, while he received that same benefit, caused Holbrook’s leadership abilities 

to be questioned by employees in his office. 

 

The practice of deeming employees so essential to daily operations that their compensatory time 

and/or vacation requests are denied, resulting in payments for vacation accruals, should be 

reviewed.  We understand that denying vacation leave for critical operational needs is necessary 

in some instances.  However, this practice can be easily abused and can create an “entitlement” 

for some employees who prefer cash to leave time.   

 

 

V. CONCLUSION 

 
Based upon our investigation, we find that DAS failed to establish proper procedures and 

protocols to ensure tracking and timely processing of the TravisCOBRA checks. As a result, 504 

TravisCOBRA payment checks, during a five month period, were unaccounted for and not 

properly processed.  We found that Holbrook’s lack of supervision of his work unit contributed 
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to the 504 checks being mishandled. Although we ultimately found the missing checks in 

Holbrook’s office, we were unable to determine if Holbrook was purposely holding them, or if 

someone else placed them in his office.  We also found that Holbrook was less than forthcoming 

when interviewed by our investigators.  Additionally, Holbrook was deceitful on employment 

applications when he applied for his two most recent state positions.   

 

Over the entire course of his state employment, Holbrook engaged in a pattern of dishonest 

behavior.  We question why DYS failed to code Holbrook as “Resigned - not recommended for 

rehire” when he left that agency, or to otherwise document his employment issues.  Additionally, 

we question why DAS either chose to disregard information about those previous incidents of 

misconduct or failed to appropriately complete a background history for its new hire.  

 

DAS failed to properly manage confidential information when five former state employee files 

were left in a DAS file cabinet that was subsequently sold at state salvage. The responsibility for 

overseeing the safeguarding of the confidential information also came under Mr. Holbrook’s 

purview. 

 

 

VI. RECOMMENDATIONS 

 

Based upon the results of this investigation, we make the following recommendations and 

request the Ohio Department of Administrative Services respond to this office within the next 

sixty days with a plan as to how these recommendations will be implemented: 

 
1. DAS should establish processing procedures for all COBRA payments, bringing the 

program into compliance with the requirements set forth in the law. These procedures 
should also be designed to prevent a reoccurrence of unprocessed or missing checks.  
When necessary, employees should receive appropriate cross- training in the policies, 
procedures, and protocols for processing COBRA payments.   
 

2. DAS should properly monitor critical employees’ work loads to avoid unnecessary 
payments for denied vacation leave. 

 
3. DAS should audit the COBRA program to ensure it is operating efficiently.
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