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Foreword

The problems and issues which have confronted the federal-state employ-
ment service since its establishment during the early thirties clearly
suggest an increasingly important role of this service in our changing
economy. This monograph was written in order to provide some perspec-
tive for considering what its role should be.

The authors of this report are widely known in the field of labor eco-
nomics as experienced and competent investigators. Both have authored
other reports published by the Institute. Dr. Haber has been associated
with the Institute as a consultant for many years and presently is also its
Director of Unemployment Insurance Research.

Without taking a position on the many issues which are raised, the Insti-
tute is pleased to publish this report.

HARCLD C. TAYLOR, Director
The W. E. Upjohn Institute
for Employment Rescarch
February 1964
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Preface

Since its inception 30 years ago, the United States Employment Service
has had a checkered career. It was born in the midst of the greatest de-
pression in the nation’s history. Before the state legislatures could enact
laws necessary for the federal-state cooperative program, a whole series
of measures were adopted to deal with the economic ravages of the great
depression. These included CWA, WPA, CCC, NYA, FERA, and PWA,
among others — all enacted in 1933. To serve these agencies, the federal
government established a National Reemployment Service even before a
federal-state plan could get underway. In 1935 Congress enacted a Social
Security Act which immediately involved the local offices of the United
States Employment Service in the administration of the “work test” re-
quired to qualify persons for unemployment insurance benefits. Then
came World War II and the federalization of the United States Employ-
ment Service, including its shift from the Social Security Agency to the
Department of Labor. At the close of the war, with the return of the Em-
ployment Service to the states, there was an opportunity to begin the de-
velopment of a federal-state employment service on the principles con-
temglated by the original Wagner-Peyser Act of 1933.

In the meantime, however, as a result of the development of public
policy in the manpcwer field, the Employment Service developed beyond
the idea of a simple labor exchange under which it was conceived. Addi-
tional responsibilities were constantly being imposed upon it. These had
to do with special services for veterans, the handicapped, minority groups,
youth, and the elderly people in the labor force. There was an expansion
in its counseling, testing, and guidance functions. It became involved and
increasingly skilled in the procurement of labor market information and,
in fact, in community “labor market planning.” The “imposition” of ad-
ditional functions has continued almost to the present time. More recent-
ly, in addition to responsibilities connected with the administration of un-
employment insurance, the local and state offices have become involved
in the nation’s manpower development aad training programs. In brief,
the more than 1,900 local offices affiliated with the United States Employ-
ment Service have become in a broad sense “manpower centers” serving
the local community, the state, and the nation.

In this monograph we undertake to examine the developments which
have influenced the United States Employment Service during the 30
years of its history. We are mindful of the fact that this long period can-
not be fully treated in a relatively short monograph. We hope, however,
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that in highlighting the major developments and in emphasizing the evolv-
ing issues and problems this monograph will contribute constructively to
the public discussion currently being carried on regarding the proper role
of the United States Employment Service in a changing economy.

One of the authors has, for many years, served as a member first, of the
Technical Advisory Board to the United States Employment Service, and
since 1948 for 10 years as Chairman and since then as a member of the
Federal Advisory Council on Employment Security. These associations
have made it possible for him to observe the developing problems affect-
ing the employment service operations in the United States.

The United States Employment Service is but the lengthened shadow
of many persons who have worked over the years in implementing the
intent of the Wagner-Peyser Act and subsequent pertinent legislation. We
have known many of these public servants in tiie national office in Wash-
ington, in state administrative offices, and in many loca! offices across the
country. In our discussions with them, we have learned much about the
problems of operating a public employment service. To all of them, we
owe our indebtedness.

We express our sincere appreciation to Mr. Louis Levine, Director,
United States Employment Service, and his staff members who read the
manuscript. Their comments and suggestions were most helpful.

Special thanks go to to Dr. Harold Taylor, Director, the W. E. Upjohn
Justitute for Employment Research, for making this study possible. Two
of the Institute staff members were of special assistance: Mr. Samuel Ben-
nett helped us get the manuscript into its final draft; and Mrs. Jared H.
Ford edited and prepared it for publication.

We also want to thank Mrs. Gretchen Foster, who provided helpful
editorial assistance, and Mrs. Edward Foster of the Michigan State Uni-~
versity School of Labor and Industrial Relations, who cheerfully typed
and retyped the several drafts of the manuscript.

WILLIAM HABER
DANIEL H. XRUGER
December 1963
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I. Introduction

The nation is becoming increasingly concerned over the utilization of its
humar: resources. In recent years public discussion has centered on levels
of employment; rates of unemployment; labor market problems of young
workers and school dropouts; and retraining probiems of oider workers,
minority groups, and the female labor force. The changing composition of
the work force, especially since the end of World War 11, has accentuated
the public’s interest in training scientific and technical personnel, doctors,
nurses, and teachers. Public concern in manpower development and utili-
zaiion is to be expected. No modern governmernt can ignore its manpowes
resources. The quality and quantity of the nation’s manpower resources
and the availability of jobs are both critical factors in its economic devel-
opment. This is especially significant in a job economy.

The job economy is more than a descriptive phrase. It suggests that the
overwhelming majority, about 90 percent, of the American people make
their living through having a job. This has not always been the way people
in the United States have earned their livelihood. In earlier periods in the
nation’s history, a substantial proportion of the people worked on the
land. At a later time, millions of An:ericans “worked for themselves” in
offices or stores or in service activities. As our society evolved into a highly
urbanized and exceedingly industrialized economy, self-employment de-
clined; and working as an employee in private business and industrial firms
and in government significantly increased. The job became the most im-
portant economic activity in the lives of most of the American people be-
cause it provided the central means for earning income.

The centrality of the job is the distinguishing characteristic of the job
economy. Consequently, preparing for a job, getting a job, holding a job,
separating from a job, and finding another job to replace it are crucial mat-
ters for large numbers of persons. Any institution which assists the indi-
vidual in this process is, therefore, vital to the welfare of the nation, the
efficiency of the economic system, and the maximum utilization of human
resources.

Public responsibility in assisting in this process has a long history. The
nation’s educational system is related to it. Apprenticeship programs, vo-
cational education, and public training programs were directed to facilitate
job preparation. A few municipalities established public labor exchanges
where workers and employers could meet. Later state governments and
the national government became aware of the nced f38r job-finding services

1
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for workers. These services, in time, expanded to include counseling, guid-
ance, testing, job referral, job placement, and labor market and job infor-
mation. Public involvement in providing these employment services grew
out of a realization on the part of government that these were necessary
to the efficient functioning of the job economy.

This monograph deals with the public institution supplying these em-
ployment services, the United States Employment Service (USES). The
USES is a federal-state system of public employment offices. In partner-
ship with the states, it operates a nationwide system composed of over
1,900 local offices. Boih the federal and state partners have responsibilities
for the operation of the systemi. The federal partner administers, inte-
grates, and “operates” the system. It provides general policies, direction,
technical assistance, and funds to the states. It develops tools, techniques,
methods, and operating procedures. Through the Employment Service
Manual and program leticrs, it prescribes the framework for the operation
of the federal-state system. In terms of administration and organization,
the USES is now headed by a director who reportsto the administrator of
the Bureau of Employment Security, United States Department of Labor.
Thus, the Secretary of Labor has ultimate responsibility for the federal-
state system of public employment offices.

The states have the responsibility for operating their state and local of-
fices. Each state has a state employment service which is affiliated with the
USES. Personnel in the state central offices and in the local offices are state
employees who are paid with federal funds according to each state’s salary
schedule. To qualify for federal funds, each state ha1¢ -=stablish person-
nel standards and an acceptable merit, i.e., civil servic.  ystem. Each state
employment se:vice is headed by a director who reports, depending on the
state’s organization, to the director of the employment security commis-
sion, to the state department of labor, or to the state industrial commission.
Again depending on organization, the heads of these overall agencies, of
which the state employment service is a part, report directly to the gover-
nor or through a commission to the governor.

With this very brief description of the USES, we shall examine iis role
in a changing job economy. In analyzing this role we sought answet., to
the following questions: (1) What is the current status of the job econiomy
in terms of the composition of the labor supply, and what impact does this
have on the cperations of the USES? Chapter I1 deals with these questions.
(2) How did the USES evolve and what effect does its historical develop-
ment have on its operations today? Chapter III presents a brief history of
the USES and the important problems arising out of its development,
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such as its images and the nature of its federal-state relations. (3) What
kinds of employment services does the USES provide? In chapter IV we
briefly describe the expanding activities of the USES to meet the ever-
changing problems in the labor market. (4) What arc the important prob-
lems confronting the USES which affect its operation? In chapter V we
discuss for whom the Empioyment Service is intended; its relationships
with colleges and universities and the private fee-charging employment
agencies; organizational structure; the placement record that has been
sharply criticized in recent years; budget and staff; and lack of understand-
ing of the USES and its role in facilitating the employment process. Inview
of the criticisms being directed at the Fmployment Service, we wanted to
know: (5) What steps have been taken to improve the USES operations?
and (6) What other steps can be taken to improve its effectiveness? In
chapter VI we review the 1962 reorganization of the USES and its signifi-
cance in improving it, the organization of the larger metropolitan areas,
and the use of electronic data processing equipment in the placement serv-
ice. To point out what can be done to increase the effectiveness of local of-
fice operations, we call attention to the Muncie, Indiana, demonstration
project as a useful guide. We also cite the cooperative placement program
of the New Jersey Manufacturers Association and the New Jersey Employ-
ment Service, which likewise can be an example for other states. Then we
present our own suggestions for strengthening and improving the USES.

Before we begin to answer the questions which we have posed, we want
first to review the rationiale for a national system of public empioyment
offices. Second, we want to call attention to the milieu ir which the USES
operates. Both are essential in analyzing and understanding the role of the
USES.

The USES exists to serve the national interest in the problems arising
out of the development and utilization of human resources. By national
interest, we mean any condition which is of sufficient concern to the nation
as a whole to warrant some kind of public action. The rationale for a na-
tional employment service was, and is, that it could facilitate the employ-
ment process for all workers and employers who seek assistance and
thereby contribute to increasing the national product and the standard of
living. This is the economic rationale.

There is also the welfare rationale. The preamble of the nation’s Con-
stitution sets forth a philosophical basis for the USES. One of the purposes
for establishing the federal government was to promote the general wel-
fare. The existence of unemployment—the failure to utilize properly hu-
man resources—has indeed a corroding influence on the general welfare.

3
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Furthermore, the individual human welfare of the job seeker is affected.
Manpower problems have nationally significant cconomic, social, and
political consequences which are highly interrelated. The federal govern-
ment must, therefore, initiate and give directions for their resolution. As
a federal agency, the USES serves the national interest through participa-
ticn in these efforts.

The problems of employmient and unemployment do not respect state
boundaries. They are the results of population growth, urbanization,
changes in national consumption patterns, widespread and accelerated
technological changes, shifts in the geographical location of industry, for-
eigh competition, and changes in defense requirements. To promote useful
work opportunities for those able and willing to work, Congress passed
the Employment Act of 1946. This act, among other objectives, commits
the national government to a policy of seeking high levels of production
and employment within the existing econoniic system. The USES contrib-
utes toward the national objective through a system of local offices which
are equipped to provide placement services to both job seekers and ein-
ployers. Furthermore, through its inter-area recrvitment, more than 1,900
local offices are welded together into a national system, thus creating a
national, albeit imperfect, labor market.

In the labor market there are special groups of workers such as vet-
erans, the physically handicapped, and young workers, in which the na-
ticnal government has expressed an interest through legislation. Congress
assigned specific responsibilities to the USES to provide job assistance
for these groups. The Servicemen’s Readjustment Act of 1944 and the
Veterans’ Readjustment Act of 1952 provide for effective counseling and
g placement services for veterans. Under Public Law 565 (approved August
i 3, 1954), the Employment Service, through cocperative agreements with
state rehabilitation services, provides placement services for the physically
; handicapped. The Wagner-Peyser Act of 1933, establishing the USES,
\ calls for placement services for youth. Thus the USES has a legislative
mandate to provide placement services for these special applicant groups.
In so doing, it serves the national interest. ]

There are other ways in which the USES contributes to the national in-
terest. It secures and analyzes current information on employment condi-
| tions in all the nation’s important iabor market areas. Such information is
needed for the formulation of national policies; moreover, many federal
agencies use it in the development and execution of their programs. Na-
tional labor market information is essential for the effective overation of
the job economy.

4




The proper development and utilization of human resources in the job
economy also require occupatior:al information. The USES has developed
a comprehensive occupational research program to aid the local offices in
their counseling, testing, and placement services. Its Dictionary of Occu-
patiznal Titles is a basic tool in vocational guidance.

Finally, the USES serves the national interest in times of national cmer-
gencies when both human resources and materials must be inobilized
quickly and effectively. A responsive nationwide system of public employ-
ment offices is indispensable to mobilization of the nation’s manpower in
time of war. The USES ably demonstrated its capacity to mobilize man-
power to meet the demands of World War II. It was the operating arm of
the federal government for carrying out manpower policies and programs.
The national interest is served today by having an efficient nationwide em-
ployment service in readiness in the event another defense emergency de-
velops.

From the foregoing it is evident that the nation needs a strong national
employment service. The task ahead, as we see it, is to make it more effec-
tive in serving the national interest. As we shall point out, efforts are being
made to improve the USES. Otuers are needed. We recognize, however,
that the USES cannot be expected to resolve all the manpower problems in
the labor market. There are socioeconomic and political factors which af-
fect its operation, and these must be taken into account in evaluating the
ef ctiveness of the USES.

First, the nature of the value system of the nation is most important.
Individual choice is central in this system. The individuai, within limits,
has a choice as to the means he uses to find a job, and the employer like-
wise has a choice to use the channel of hiring that he desires. Ther: ~no
compulsion, nor should there be, for them to usc the public employ: :nt
office. If private channels do not produce results, there must be available
to both worker and employer some socially desirable means to carry out a
labor market transaction. Thas there is a common need for employment
setvices supported by public funds.

Second, a public employment service seeks to serve ali workers and em-
ployers needing placement assistance. It carnot be selective in choosing
%ts clientele as can the private fee-charging agency. There are those work-
ers seeking placement assistance who are well qualified, and there are those
who Jack the skills currently in demand. Similarly, there are employer job
orders which can easily be filled, and there are those which are most diffi-
cult to fill. The empioyment service, for the most part, must work with its
applicants and its job orders, and both affect the placement performance.

5
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Third, the nature of the governmental system is a factor affecting the
employment service. In a political democracy, legislators react to public
pressures. Pressure groups, for example, veterans’ organizations, seek leg-
islative support for programs affecting special groups of workers. Govern-
ment institutions respond to pressuzes from the coremunity. The employ-
ment service is no exception.

We are now ready to begin our examination of the role of the USES in
a changing economy. W= turn first to the composition of the labor force,
trends in occupations, and special employment problems in the job econ-
omy.




I1. The Job Economy

‘The public employment service operates within the job economy and is
greatly influenced by its internal dynamics. Its role must bs appraised
against the backdrop of the operation of the American job economy. The
factors affecting the supply of labor and the characteristics of the avail-
able workers are important considerations in assessing the roie of the pub-
lic employment service. In this chapter we shall discuss labor force growth
and its composition. The number and types of available jobs also are im-
portant factors in evaluating the effectiveness of the employment service,
but a detailed analysis of these factors is beyond the scope of this study.

Labor Force and Job Supply

Before examining the composition of the available supply of labor, let us
look at how the job economy operates (chart 1). The supply of labor is
obtained from the noninstitutional population, i.e , those people 14 years
of age and over, excluding inma.es of penal and mental institutions and
homes for the aged, needy, and delinquent. In 1961 the total labor force
of the country, including the armed forces, was about 58 percent of the
noninstitutional population. The proportion was 56 percent in 1240. The
ratio of the total labor force to the total noninstitutional population is the
labor force participation rate. The rate for male participation, as would be
expccted, is much higher than that for females. Since 1940 the male par-
ticipation rate has been declining: from 84 percent in 1940 to about 79
percent in 1962. The female participation rate has risen from 28 percent
in 1940 to 37 percent in 1962. The reasons for this change in the compo-
sition of the labor force will be discussed below.

The labor force is composed of those persons 14 years of age and over
who are willing to work, able to work, and actively seeking work or who
are already employed. Between 1940 and 1960, the total labor force rose
from 56.2 million to 73.1 million, a gain of 30 percent. The total nonin-
stitutional population also increased 30 percent. The concept of the labor
force does not accurately show the potential supply of workers available
for work. There are unemployed workers who have temporarily dropped
out of the labor force; there are workers in training status and workers
who have what might be called a loose attachment to the labor force. Tak-
en together, they constitute the labor force reserve. Depending on the time
of year (i.e., the seasonality of certain types of employment), the level of
economic activity, and the easy availability of certain types of employ-
ment, the members of the labor force reserve enter the job market. Thus,

7
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the total available supply of workers includes both the labor force and the
labor force reserve.

The supply of labor creates goods and services only if employed. In a
job economy, the worker needs a job tc provide the necessary means to
support himself and his family. There are varieties of jobs required to man
a compiey. industrial urban society. The jobs are classified by occupations
or groups of occupations. For each job there are certain requirements,
either written or in the mind of the employer, precise or vaguely drawn.
The available jobs include those filled and those unfilled for which the exm-
ployers are actively seeking persons, or which they would fill if persons
turn up.

How Worker and Employer Find Each Other

As we have been discussing them, the supply of labor and the supply of
jobs are abstractions. They take on meaning in a particular labor market
transaction when a worker starts looking for a job and an employer staris
looking for a worker. Possessing certain characteristics, abilities, educa-
tion and skills, and a more or less definite idea of the job he wants, the
worker seeks to sell his labor services to an employer. The employer who
is looking for a paiticular type of labor service has a job description calling
for certain qualifications. Both worxer and employer have to adapt them-
celves to labor market conditicius. If a worker possesses skills not in de-
mand, he may have to lower his vocational sights; and if an employer
cannot find 2 worker to meet his qualifications, he may have to alter his
qualifications.

In culminating a labor market transaction, both the worker and the em-
ployer use a variety of cuannels of hiring. The employer, if operating un-
der a labor agreement, may have to recall one of his laid-off employees.
He may place a job order wita the local office of the state employment
service; he may hire someone off the street; he may ask his current work-
ers to help him find someone. He may turn to a private fee-charging em-
ployment agency, or ke may recruit at high schools and universities. He
may pirate a worker away from another firm. A public employer would
use the civil service system if he operated under this system.

The worker, in his job search, may use the local office of the state
employment service. He.may answer an ad in a newspaper or place one in
the hope that an employer will read it. He may apply at the employer’s
employment office or seek a job through the hiring hall. He may seek job
placement assistance from a private fee-charging agency or call on his rel-
atives and friends for job information. If a student, he may well use the
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placemenit services of his school or college. If interested in pubiic employ-
ment, he would probably take a civil service examination.

Both worker and cmployer use first those chanrels which they know
best. If the worker and the employer are not brought together through one
channel, they use others. Several channels may be used simultanecously.
it must be stressed that the worker and the emplioyer may choose how they
will go about finding each other. Any evaluation of the placement activ-
ities of the public employment service must take this into account. Later
we shall discuss the channels of hiring in more detail.

Once the worker and the employer are brought together, a labor market
transaction is niot necessarily completed. When they meet, job selection
criteria come into play. The employer has a set of hiring practices. This
may include a physical examination, testing, and checking of references.
‘This may also include unwritten discriminatory practices involving race,
color, or creed. While the employer is applying his job selection criteria,
so is the worker—he may not like the conditions of employment; he may
feel that the pay is too low; he may view the job as being different from its
original description. The job selection criteria are affected not only by cur-
: rent labor market conditions, but also by the parties’ willingness to accept
.3 each cther, based on personal preferences. If all these conditions are met,
a placement results.

Changes in the Manpower Supply

As was noted, the potential supply of workers and the labor market trans-
actions are affected by labor market conditions. In addition, the operation
of the job economy underscores the complexity of utilizing human re-
: sources in our industrial society. Workers are not homogeneous; they are
13 no longer just “hands” to hire and put to work.They are a resource; they
1; can feel, think, and act upon their volition. They can be active in that they
4 adjust, or try to adjust, to the demands of the job economy; they can be
passive in that they atterapt no adjustments on their own.

In the postwar period, perhaps more than in other perinds in our eco-
nomic history, we are recognizing the complexities involved in the full ]
utilization of our manpower resources. Inappropriate education, unsuit-
able skills, age, and poor health may restrict the worker’s bid for employ-
ment. A worker may be unable or unwilling to move where there are jobs
for which he is qualified. A worker’s expectation of getting another job
is a further complicating factor. An unemployed auto worker, for exam-
ple, who has been earning $2.75 an hour may be reluctant to accept a job
at $1.50 an hour.

10
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Quuntitative Changes

The rapid introduction of technological improvements, coupled with ur-
banization and increasing national wealth, has altered the occupational
distribution of the work force (table 1). These changes empbhasize the in-
creasing heterogeneity of manpower services. In the last 60 years, dra-
matic shifts have occurred; these have become more proncuncd and ac-
celerated in the last 2 decades, 1940-60. The proportion of white-Collar

Table i

Distribuiion of Major Qccupaiion Groups, by Percentages
1900-1950

Major O=cupaiion Group {1900 | 1919 192011930 | 1940 { 1950 | 1960

Wiiite-collar workers . . ... 17.6 | 21.3124.9129.4 | 31.1 | 36.6 | 42.0
Professional, technical,
and kindred workers | 43| 4.7] 54 68| 7.5 8.6110.8
Managers, officials,
and proprietors,
excluding farm

OWNErS ....ooovneeee 581 66| 66| 74| 73| 8.7]10.2
Clerical and kindred
workers ............ 30! 53| 8.0| 89| 9.6] 123|145
Sales workers . ........ 45| 47| 49| 63| 67| 7.0] 6.5
Manual workers ......... 35.8 138.21] 40.2] 39.6 | 39.8 | 41.1|37.5

Craftsmen, foremen,
and kindred workers_|10.5 | 11.6 | 13.0| 12.8 | 12.0 14.1 1 12.9

Ogeratives and
kindred workers ....112.8 | 14.6 | 15.6| 15.8 | 18.4| 20.4 18.6

Laborers, excluding
farm and mine

workers ............ 12511201 11.6}11.0] 9.4} 6.6| 6.0
Serviceworkers .......... 90| 6| 78| 9.8]|11.7]10.5} 12.6

Private household
workers ............ 54) 50| 33| 4.1 47 26 3.3
Other....... N 361 46| 45| 571 7a| 79 9.3
Farm workers ......... ..137.61 309 27.0] 21.2117.4| 11 8] 79

Farmers and farm
managers .......... 19911651 153] 124|104 74| 4.0

Farm laborers and
foremen ........... 1771 14.41 11.7] 8.8| 7.0| 4.4 3.9

Noie: Groups do not always add to 10G percent because of rounding.
Source: U. S. Department of Comrierce, 1900-1950; U. S. Department of Labor, 1960.

11




B R e marh e

workers in the labor force rose from 31.1 percent in 1940 to 42 percent
in 1960, more than a one-third increase. During the same period, the pro-
portion of professional and technical workers increased 44 percent, and
managers and officials gained 40 percent. Clerical workers increased over
50 percent, while sales workers declined slightly.

Manuai workers have been declining in relative :mportance, from 39.8
percent in 1940 to 37.5 percent in 1960. The largest decline occurred in
the unskilled laborers with a drop of over 36 percent.

Service workers, as a whole, increased during this period from 11.7 per-
3 cent to 12.6 percent. Within this group, however, domestic workers have
been declining, which ieaves the other service workers with a gain of 30
' percent.

The most dramatic decline has occurred in farm workers. This has been

going on since the turn of the century. Between 1940 and 1960, the pro-
: portion of farm workers decreased 55 percent.
E Rapidly increasing technological improvements affect the operation of
‘ the labor market. The mechanism on which we rely for allocation of the
= labor force is not working perfectly or self-adjusting. It does not ensure
3 that the displaced or unemployed worker will automatically find employ-
ment without delay or hardship. The labor market terids to operate more
effectively when technological change comes slowly or gradually. This is
not the situation today. As David Sarnoff, Chairman of the Board of RCA,
has pointed out, “The very fact that electronics and atomics are unfolding
3 simultaneously is a portent of amazing changes ahead. Never before have
2 two such mighty forces been unleashed at the same time.”1

The pace of technological change has been accelerated through the im-
. pressive increase in expenditures for research and development by the
1 federal government, private industry, and others. In the period 1950-61,
these expenditures increased from $2.9 billion to $14 billion, 380 percent.

In addition to adjusting tc these technological innovations, the labor
market is feeling the impact of large numbers of workers in search of em-
.- : ployment. The supply of workers willing, able, and actively seeking to
3 ~ work is being affected by three major forces.

First, there are those workers whose jobs have been and are being af-
: fected by economic and technological change. Of particular importance
2 was the movement of nearly two ‘nillion workers out of agricultural and
rural areas which took place in the decade 1950-60. Agricultural employ-

ho:
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%
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1U.S. Congress, Joint Committee on the Economic Report, Subcommittee on Economic Stabil-
ization, Automation and Technologica! Change, 84th Cong., st sess. {Washington:-Government
Printing Office, 1955}, p. 4.
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ment dropped 24 percent, from 7.5 million to 5.7 million, yet total output
increased substantially. Another dramatic example of workers affected by
technology occurred in bituminous coal mining. Here production workers
declined from 351,000 in 1950 to 149,000 in 1960, a decrease of about
60 percent, while productivity, defined as average tons per man, more
than doubled. In manufacturing, the number of production workers in
1960 was about the same as in 1950, approximately 12.5 million. During
this same period the Federal Reserve manufacturing index, adjusted for
seasonal variation, rose from 75.8 to 109.7 percent.

Technology, as reflected in increases in productivity, that is, output per
man-hour, affects many workers each year. The Bureau of Labor Sta-
tistics has estimated that if annual productivity increases 2.5 percent, the
labor displacement will be 1.5 million workers. If there is a three percent
increase. the displacement will be nearly two million.2 It must be noted,
however, that displacement is not the equivalent of unemployment, nor
can productivity rates be translated directly into unemployment figures.
If the real product of the economy increases as much as productivity. the
displaced workers (or an equivalent number of others) will be reabsorbed.

A displaced worker may not neccssarily be involved in a labor market
transaction; he may be transferred to another job with the same employer
and may never experience any unemployment at all. Others may experi-
ence varying periods of unemployment before finding other jobs;still others
may have become occupationally obsolete and experience extreme diffi-
culties in finding suitable jobs. Here, we are concerned with those workers
who are not absorbed by their employers and who are in search of a job.
Their exact number is not known, but the high rates of unemployment in
the last five vears suggest that there are many such workers.

Secun.., a major force affecting the supply of labor is the proportion of
women working. Between 1950 and 1960, the number of women in the
labor force increased from 18.7 million to 23.6 million, a ga..1 of over 25
percent. Currently, about one-third of the labor force are women. Al-
though we cannot go into the many factors responsible for this trend, it is
important to note tisat women have developed a two-phase working cycle.
Once out of school, they seek jobs. After marriage, they tend to leave their
jobs to rear their children. Once the children no longer tie them to the
home, many reenter the labor market. Between 1950 and 1960, the num-
ber of women in the labor force, ages 14 to 44, increase: only 12 percent,

2Ewan Clague, Social and Economic Aspecis of Automation, report before the Joint Automatic
Cantiol Conference (Boulder, Colorado: University of Colorado, June 28, 1961), mimeographed,
p.7.
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while the number over 44 years of age increased 57 percent.

Third, the most impressive facter affectinig the labor supply is the large
number of young peopie entering the labor force. The nation is beginning
to feel the effects of the high birth rate after World War I1. In 1950 there
were 13.3 million workers 14-24 years of age in the labor market; in 1960
there were 13.9 million; and in 1961 there were 14.4 million. In one year
(1960-61), over 500,000 young workers entered the labor force.

The labor market requires time to adjust to the impact of technology
and the forces affecting labor supply. In the long run, it does adjust; but
the long run may take a lifetime. Workers must be concerned with ths
short run as well as the long run. Usually, they need jobs immediately.

Qualitative Changes

Changing technology is having an effect on the kinds of workers em-
ployers are se~king. United States Department of Labor data on the char-
acteristics of the unemployed suggest that employers are seeking workers
with higher levels of education, training, and skill. During 1962 about
two-fifths of the unemployed were in the semiskilled and unskilled oc-
cupational classifications. If those with no previous work experience were
included, they would account for about half of all the unemployed.

Table 2 shows how the less educated workers are feeling the impact of
employers’ changing manpower requirements. The unemployment rates
for males 18 years old and over are presented for 1950 and 1959, by years
of education completed. These 2 years were selected because the unem-
ployment rates for the group as a whole were identical, 6.3 percent. In
1950 the unemployment rate for those workers with O to 4 years of school-
ing was about 3.5 times that for those with 16 years or more. In 1959 the
rate for the former was seven times that of the latter. Viewed another way,
the unemployment rate for those with 0 to 4 years of schooling increased
16 percent between 1950 and 1959. The rate for those with 13-15 years
of education declined 23 percent; and for those with 16 years or more of
schooling, the rate declined 39 percent.

Those with less formal education are not able to corapete realistically
for the available jobs. Amoxng this group are nonwhites whose unemploy-
ment rate during the last five years has been more than double that for
whites.3 Although nonwhites compose less than 10 percent of the laber
force, they have accounted for about one-fifth of all unemplcyment in
each of the last five years.

3In the Monthly Repo:t on the labar Force, December 1562, the unemployment rate for non-
whites was 11 percent compared 1o 4.6 percent for whites; in December 1961, the rate for non-
whites was 11.7 percent compared 4, 5.1 percent for whites.
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Table 2

Unemployment Rates in 1950 and 1959 for Males 18 Years of Age
and Older, by Years of Education Completed

Percent of Civilian Lobor Force 1Change as Percent of
Years of Educction 1950" 1959 1950 Rote

0-4 .. ... 8.5 9.9 +16
57 ... e 8.3 9.7 +17
- J 6.7 7.3 + 9
-1 e 7.1 8.1 4-14
12 e 4.7 4.9 + 4
1315 . 4.3 3.3 —23
16plus ..ooeveeninnin.. 23 1.4 —39
Unemployed males 18 years

ofageandolder......... 6.3 6.3 0

*All unemployment rates in 1950 are odjusted upward for: (1) census undercount of lobor
force and unemployment cempared with the Current Populotion Survey; ond (2) persons with
jobs but on temporary layoff or woiting to be called to new jobs, excluded from the unemploy-
ment clossification in 1950 but included in 1959.

Source: U.S. Congress, Joiat Economic Committee, Employment ond Unemployment, Hearings,
87th Cong., st sess., Subcommittee on Economic Statistics, December 18, 19, 20, 1961 (Wosh-
ington: Government Printing Office, 1962), toble by Clorence Long, p. 378. -

Also in the group whose educational preparation handicaps them in
meeting employers’ current hiring requirements are the school dropouts.
It has been estimated that about one-third of the nation’s young people
drop out of school before completing high school. In addition to iacking
adequate formal education, many belong to minority groups, which adds
another barrier to their obtaining jobs. Unprepared for the world of work,
the school dropouts experience difficulty in finding employment. In many
instances, they have had little help in vocational guidance. Too many of
them have no clear understanding of their abilities, talents, shortcomings,
or how to go about getting jobs. In addition, some have not developed
acceptable work habits.

According to United States Department of Labor data, 18 percent of
the 214,000 school dropouts in 1960 were unemployed in October 1960.4
In October 1959, about one out of every four of the school dropouts in

4Sophia Coopzcr, “Employment of June 1960 High School Graduates,” Monthly Lobor Review,
LXKXIV, no. 5 (May 1961), p. 465.
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the labor force were unemployed.> The plight of the jobless and placeless
school dropouts has been characterized by James Conant as “social dyna-
mite.” Mary Kohler and Andre Fontaine, referring to the school dropout,
have dramatically described how the nation wastes a million kids a year.$
if the current dropout rate continues, 7.5 million of the estimated 26 mil-
lion youths entering the labor market during the 1960’s will be school
dropouts. Of this number, 2.5 million will not have gone beyond elemen-
tary school.

The employment problems of school dropouts are interrelated with
those of young workers in general. The unemployrent data reflect the
difficulties of the nation’s youth in finding jobs. Table 3 shows the rate of
unemployment between 1957 and 1961 for the age group 14-19 years.
With the exception of 1958, this group of workers accounted for about
one-fifth of all unemployment in each of the years. In this five-year period,
the unemployment rate among young workers has been between two and
three times the rate for the nation as a whole.

Table 3

Number Unemployed in Seletted Age Groups as
Percent of All Unemployed, and All Unemployed as
Percent of Civiliun Labor Force in the United States

1957-1961
Age Group 1957 | 1958 | 1959 | 1960 | 1961
14-19 years of age (000) ...... 574 757 727 792 921
Percent of all unemployed ... | 19.6 16.2 | 19.1 20.1 19.2

45 years of age and over (000). | 861 | 1,357 | 1.1 44 |1,130 1,424
Percent of all unemployed ... | 29.3 290 | 30.0 | 287 | 296

Allages (000) ...............ne 2,936 | 4,681 3,813 |3,931 4,806
Percent of civilian labor force 4.3 6.8 55 5.6 6.7

Source: Employment and Earnings, Annuol Supplement, Vol. 8, no. 12 {June 1962).

Both inexperienced young workers and older workers (45 years old
and over) have difficulty in finding jobs because of their inability to meas-
urz up to employers’ hiring requirements.

sSophia Cooper, “Employment of June 1959 High School Graduates, October 1959, Monthly
Labor Review, LXXX11, no. 5 (May 1960), p. 504.
éMary Conway Kohler and Andre Fontaine, *We Waste a Million Kids a Year,” Saturday

Evening Post, CXXXV, nos. 10-12 (March 10, 17, and 24, 1962), pp. 15-24, 50.70, and 58-64,
respectively.
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As indicated in table 3, this older age group has accounted for about
three-tenths of all unemployed in each of the five years. While their age
may be a handicap in their bid for employment, they may also be lacking
in other qualifications, such as education. For example, in a 1961 study of
older unemployed workers in Lansing, Michigan, it was found that 46
percent had not finished elementary school and 22 percent had not fin-
ished high school. Thus, over two-thirds of the unemployed older work-
ers had less than a high school education. These were the dropouts of a
generation ago.

The Manpower Problem

In the job economy there are large numbers of workers whose prospects
for employment would not be significantly enhanced by a higher rate of
economic growth. These workers do not possess the necessary skills to
meet employer hiring requirements. On the other hand, there are large
numbers of job vacancies which could be filled if there were qualified work-
ers available. Many of the workers could compete more realistically for
some of the available jobs if they had the necessary training. Other job
vacancies involving professional and technical occupations are slow to
respond to placement efforts because of the fundamental educational and
preparatory requirements of the jobs. The nation cannot be insensitive
to those workers who want to work but who are experiencing difficulties
in their search for emplayment. Similarly, the nation cannot igrore the job
vacancies. The survival of the economic system depends on having an
adequate supply of workers able to meet the manpower requirements of
the nation.

There is a growing awareness that society is becoming more manpower
conscious. The enactment of the Area Redevelopment Act, the Manpower
Development and Training Act, the Trade Expansion Act, the Public
Works Acceleration Act, and the National Defense Education Act, to
mention a few, are but tangible evidence of the public’s decision to seek
out solutions for a better utilization of its human resources.

The projections for the job economy in the immediate years ahead fore-
cast further development of those trends which have bien operative since
the end of World War I1. The shift away from unskilled jobs to white-
collar employment, such as professional and technical, sales and clerical,
. and service jobs, will continue and may even accelerate. For young work-
| ers this emphasizes the vital importance of education and preparation for
~ a career. The problem is quite different for established and experience?
workers of all occupations. A male older worker is uniikely to return to
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school for several years to qualify for a profession, but he may be capable
of learning a new occupation or upgrading his skills if afforded that op-
portunity.
The size, shape, and composition of the labor force during the current
' decade will preseni periinent problems for maximum and effective man-
power utilization. It has been estimated that the labor force will increase
during the 1960’s from 74 to 87 million, a gain of 18 percent. Within the
Jabor force, there will be significant changes occurring. There will be a
very large increase in the number of young workers under 25 years of age.
According to United States Department of Labor estimates, 26 million
younger workers will be entering the work force during the 1960’s. This is
almost 50 percent more than the number who entered the labor force in
the 1950’s.

At the other end of the age spectrum, there will be 33 million workers
45 and over in the labor force by 1970, a gain of 20 percent over the
1950’s. The longer life span, the advances in medical services, and a bet-
ter standard of living help to explain the ircrease in the older worker
group.

The proportion of workers in the prime age worker group, 25-44 years
of age, will decline. During the 1960’s, this group will account for about
40 percent of the labor force. Because of the comparatively low birth rate
during the 1930’s, there will be actually fewer workers (about a quarter
of a million) in the 35-44 age bracket available in 1970 than there were
in 1960. :

There will also be large numbers of women entering the labor force.
The estimates are that the proportion of women in the werk force will in- ;
crease to 35 percent by 1970. Nearly one-half of all woren 35-64 years
of age will be working or looking for a job. i

These trends suggest that the short supply of job seekers in the inter-
mediate age group, 25-44, will create pressuzes on employer recruitment
in the immediate years ahead. To meet their manpowes requirements,
employers may have to obtain workers from among the young inexperi-
enced workers, the older workers, and female workers.

As to the potential supply of jobs, the operation of a complex, modern
industrial society requires a wide range of diverse skills. Some industries
will grow faster than others. The United States Department of Labor has
estimated that compared with the 20 percent rise in total employment,
employment in construction and i finance, insurance, and real estate will
rise at a much faster rate; employment in trade, government services, and
all other services will rise at a faster rate; employment in manufacturing
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will be about the same, while that in transportation and public utilities will
grow ata much slower rate; there will be a further decline in agricuiture.’
There is substantial evidence that an imbalance in the American labor
force is developing as a result of the changes occurring in both the supply
and the demand for labor.

The public employment service is but one channel of hiring through
which workers and employers are brought together. The quantity and
quality of the available labor supply and employer manpower require-
ments are important factors affecting the operation of the public employ-
ment service.

IManpower Challenge of the 1960s (Washington: U.S. Department of Labor, 1960).
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I11. Historical Development From
a Labor Exchange to an
Employment Service
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In analyzing the role of the employment service in a changing economy,
we need to cxamine its historical development. Since its inception, the
public employment service has evolved in response to the pressures of the

job cconomy.

European Origins of Employment Service Concepts

It is generally assumed that the need to establish public employment of-
fices did not arise until after the industrial revolution and as a direct con-
sequence of the numerous economic and social dislocations caused by that
tremendous upheaval. Authoritative reference works which deal with the
origin of employment services in the principal European countries, how-
ever, point out that during the Middle Ages the craft guilds performed es-
sential placement functions for their members. This was true, for instance,
in Germany and France.! Their placement work was not uniform in meth-
od, sometimes being carried on by journeymen, sometimes by the masters
of the craft. Workers in certain trades sought employment on their own ac-
count and in their wanderings consulted the lists of the local vacancies,
which, according to the custom in many trades, were posted in the jour-
neymen’s inns.? Substarttially comparable situations prevailed in Sweden3
and in Switzerland.4

These first efforts to provide for a centralized placement service were
followed, in most European countries, by the establishment of municipal
facilities in the mid-nineteenth century In each of these countries, first
efforts to establish national coordination of these offices, or to establish a
strictly national system, came about toward the turn of the century.

1A. Gilbert, Administration of Public Employment Offices and Unemployment Insurance in
France (New York: Industrio! Relotions Counselors, Inc., 1936}, p. 108.

20scar Wiegert, Administration of Placement and Unemployment Insurance in Germany (New
York: Industriol Relations Counselors, Inc., 1934), p. 33.

3K. Bergstrom and Associates, Administration of Public Employment Offices and Unemploy-
ment Insurance in Sweden (New York: industriol Relations Counselors, Inc., 1935), p. 199.

4F. Mangold, Administration of Public Employment Offices and Unemplayment insurance in
Switzerland (New York: Industriol Relotions Counselors, Inc., 1935), p. 279.

sSee chopters on the development of public employment offices in the 4 reference works cited

obove.
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Early Steps in the Establishment of Public Employment Offices
in the United States, 1834-1907

In this country, as in Europe, the first publicly financed employment of-
fices were established by individuai municipalities: New York City in
1834; San Francisco in 1868; Los Angeles and Seattle in 1893; Superior,
Duluth, Sacramento, Butte, Tacoma, Great Falis (Montana), and Spo-
kane between 1899 and 1906; and Denver, Kansas City, St. Joseph (Mis-
souri), and Chicago between 1913 and 1915.

It was inevitable that the responsibility for directing these services
would gradually move to the state because:

. . . the municipal employment office with few exceptions has
made little contribution toward effective public employment of-
fice administration and, therefore, toward any permanent or
widespread organization of the labor market. Even those which
have been more permanent have remained very much as iso-
lated units. They have assumed no responsibility for developing
any systematic cooperation in respect to unfilled demands with
other municipal offices whether in the same or other States. An
institution so inherently local can hardly be expected to think.or
act in national terms; nor has it.6

Beginning in 1890 with the state of Ohio, a trend started toward the
establishment of state-directed systems. The Ohio law was followed by
one in Montana in 1895; New York, in 1896; Nebraska, in 1897; Illinois
and Missouri, in 1899; and Connecticut, Wisconsin, Kansas, and West
Virginia, in 1901. By 1923, public employment office laws had becn en-
acted in 32 states, although purely municipal offices still continued in such
cities as Seattle, Sacramento, Louisville, Richmond, and Chicago.

In 1914 William M. Leiserscn, one of this country’s most ardent ad-
vocates and vigorous spokesmen for the establishment of public employ-
ment offices, concluded that the movement had gained momentum for
three principal reasons:

(1) the abuses of private employment agencies
(2) the lack of farm labor in agricultural States

(3) the presence of great numbers of unemployed wage-earn-
ers in the industrial centers.”

sShelby M. Harrison and Associates, Public Employment Offices, Their Purposs, Structure, and
Methods (New York: Russell Sage Foundation, 1924), p. 115. -

TWilliam M. Leiserson, “The Theory of Public Employment Offices and the Principles of Their
Practical Administration,’” Political Science Quarierly, Vol. XXIX, no. 1 (March 1914), p, 29.
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But, commenting on their accomplishments, he wrote:

The history of public employment offices in the United States il-
lustrates well how legislation may fail its purpose because little
attention is devoted to problems of administration. Laws are
passed after long campaigns of education to arouse the public to
a realization of their importance and to an understanding of
their theoretic principles. This done, those who have been most
active in studying the subject drop the matter and political
workers are appointed to administer the laws . . . At the present
writing more than 60 public employment offices are in existence
in 19 different States. Yet nothing like a body of scientific ad-
ministrative principles has been developed among them. There
is no uniformity in their methods, no cooperation between of-
fices, no definite policies of management.8

Leiserson also observed that whatever the reasons for establishment of
offices, tiic results, in most instances, had been the same:

In theory they were designed to furnish clearing houses for
labor, to bring work and the worker together with the least de-
lay, and to eliminate the private labor agent, whose actjvity as
middleman is so often accompanied by fraud, misrepresentation
and extortion. In practice far from supplanting private agen-
cies, the free offices have not even maintained an effective com-
petition against them. With few exceptions their operations
have been on a small scale, their method unbusiness-lik2, and
their statistics valueless if not unreliabie.’ o

Whereas the principal protagonists for public employment offices had
argued that such facilities were desperately needed by the wage earners of
the nation, Samuel Gompers, president of the American Federation of
Labor, in 1911 observed that existing agencies were ample for distrib-
uting the labor forces of the country.!® The Massachusetts Commission
to Investigate Emgloyment Offices argued: 2

For well-known reasons we never think of establishing govern-

mental grocery stores and governmental dry goods shops in the
hope of having the community better served than by private

$Ibid., p. 28.

bid., p. 29.
0Samusl Gompers, “Schemes to Distribute Immigrants,” American Federationics, Vol. XVill,

no. 7 (July 1911), pp. 527-528.
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enterprise. The same reasons should clearly govern our attitude
toward employment offices, unless it is shown that the employ-
ment office business is different from other business.!!

The Massachusetts Commission, while calling attention to the abuses
and inadequacies of private fee-charging employment offices, concluded
that the difficulties of establishing a system of free employment bureaus
under state or municipal authority were too great, and the demand not
sufficiently clear to warrant legislation which would make such organiza-
tion mandatory. Public employment offices, in the Commission’s opinion,
should not be established to compete “with the private office in placing
regular domestic, mercantile, or other skilled labor.”12

Leiserson countered that the Massachusetts Commission obviously did
not understand the nature of the employment business. The Commission’s
comparison of employment offices with groceries and dry goods stores
proved that its three-month study of the subject was insufficient. Leiserson
deftly argued that “the comparison should be with the post office, the
school system, the distribution of weather and crog-reports . . .”13

These early offices were completely inadequate and did little to help
organize the labor market in their communities. Moreovzs, an investiga-
tion by the United States Commission on Industrial Relations found that
the state and municipal employment offices frequently issued inaccurate
statistics.14 It found that they were guilty of slipshod record keeping, that
they catered to down-and-out casual workers, that they were housed in
poor and ill-ventilated quarters in the skid row areas, and that they failed
to attract public notice or public support or the confidence of better work-
ers and employers. This situation was charged to the lack of training of the
officers in charge, inadequate salaries, and the utilization of the system to
reward political favorites.

Gradually the state service became aware of the need for administrative,
program, and policy ties with the state administered offices in other states.
This called for a federal instrument capable of tying the state agencies to-

o757 e A s e g o b

"William M. Leiserson, **The Theory of Publiz Emplcyment Dffices and the Principles of Their
Practical Administration,”” Political Science Quarterly, Vol. XXIX, no. 1 (March 1914), p. 30
[quoting Report of the Commission to Investigate Employment Offices (Boston: May 1911), p.
13]. ’

Zloe. cit.

Blbid., p. 31.

MU.S. Congress, Senate, Final Report and Testimony Submitted to Congress by the Commis-
sion on ludusiricl Relations, 64th Cong., 1st sess., S. Doc. 415 (Washington: Government Print-
ing Office, 1916), p. 113.
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gether into an integrated system with comparable programs, policies,
standards, and operating practices in all states.1s

Efforts Toward the Establishment of a Nationwide
Federal-State System, 1907-1932

The federal government’s public employment work began in 1907 when
the Bureau of Immigration and Naturalization began to distribute im-
migrant labor among the states. In 1914 the Immigration Service sought
to develop a nationwide information system concerning employment op-
portunities. The country was divided into districts with an inspector in
charge of each. Employers seeking workers and workers seeking jobs filled
in application forms at the local post office. The completed forms were
mailed free of charge to any immigration station,

America’s entrance into World War I intensified the need for an or-
ganized public employment service. At that time more than 50 branch em-
ployment offices were scattered throughout the country. These were not
regarded as adequate to meet war needs, so Congress, at President Wil-
son’s request, appropriated $1,075,000 “to defray the expenses of allocat-
ing productive labor throughout the United States.” Management of the
system was turned over to a newly created division in the federal Depart-
ment of Labor, the United States Employment Service. Under this pro-
gram the country was divided into 13 districts, and a system of state ad-
visory boards and community advisory boards was oiganized to advise on
the recruitment of labor. This expansion of the employment service, how-
ever, proved to be only a temporary wartime measure; at the termination
of hostilities, the activities of the service were sharply curtailed. Reduc-
tions in appropriations impelled the United States Employment Service to
transfer its field offices to states and municipalities. '

The state and municipal offices were thus again left with the job of or-
ganizing the labor market. In 1919 the Kenyon-Nolan Bill was introduced
in Congress, which bill would have provided that the federal govern-
ment estzblisk an interstate clearance system to join the states together;
establish and maintain a certain minimum uniformity in policies and pro-
cedures; pay to the states, upon their compliance with certain agreed-upon
conditions, fixed sums of money; and establish a system of inspection of

1511 is interesting to note $hat the federal government, which had established a cestain nom-
ber of foderaliy operated offices during World War 1, kept many of them in operation right up

to the time of the Wagner-Peyser Act, which was passed in 1933, and charged them primarily
‘with oparaling a farm placement service and a veterans' placement service.
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state offices. The bill did not nass. The USES did continue to operate, but
it provided limited services. It supplied certain types of information on
employment conditions, gave only limited financial assistance to state of-
fices, and aided in farm placements.

The concept of a federal-state system of public employment offices did
not die. In 1931 Congress passed the Wagner bill which provided for the
development of a federal-state system of employment service partly sup-
ported by grants in aid, but it was vetoed by President Hoover because he
preferred the establishment of a national employment service directly ad-
ministered by the federal government. Congress, recognizing the urgency
of the unemployment problem, appropriated funds with which to set up
federal employment offices. About 100 of these offices were eventually
opened, with more than one-third being located in places where state
agencies already existed. In a few cities, demonstration public employ-
ment centers were established, which was one outstanding achievement.16
Later, investigation showed that the federal offices had been organized
with inadequate consideration of employment service needs and that the
personnel had been selected, for the most part, on a political basis. In
April 1933, the system was disbanded by the Secretary of Labor.

The Wagner-Peyser Act and Its Implementation, 1933-1937

The federal employment service, as we know it today, was finally estab-
lished by the passage of the Wagner-Peyser Act on June 6, 1933. This
act set up the United States Employment Service as a division of the De-
partment of Labor. A thorough reorganization of the USES was made. A
new and :nore competent administrative staff was appointed, and the na-
tional office was greatly strengthened. Charged with encouraging the es-
tablishment of state-administered employment offices throughout the na-
tion by federal grants-in-aid to the states on a matching basis, and provid-
ing for federal grants to help defray operating costs, the new United States
Employment Service had duties 1o:

. . . promote and develop a national system of employment of-
fices for men, women, and juniors who are legally gaalified to
engage in gainful occupations, including employment counsel-
ing and placement services for handicapped persons, to main-
tain a veterans’ service to be devoted to securing employment
for veterans, to maintain a farm placement service, to maintain

URaymond C. Atkinson, levise C. Odencraniz, and Ben Deming, Public Employment Service
in the United States (Chivoso: Public Administration Service, 1938), p. 21.
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a public employment service for the District of Columbia, and,
in the manner hereinafter provided, to assist in establishing and
maintaining systems of public employment offices in the several
states and the political subdivisions thereof in which there shall
be located a vetcrans’ employment service. The bureau shall
also assist in coordinating the public employment offices
throughout the country and in increasing their usefulness by
developing and prescribing minimum standards of efficiency,
assisting them in meeting problems peculiar to their localities,
promoting uniformity in their administrative and statistical
procedure, furnishing and publishing information as to oppor-
tunities for employment and other information of value in the
operation of the system, and maintaining a system for clearing
labor between the several States.!”

From the beginning, the new United States Employment Service de-
veloped very rapidly. At the time of its creation there were 23 state em-
ployment services, 18 of which affiliated with the new employment serv-
ice within one year, thus becoming eligible for federal grants. By the close
of the second year, the affiliated services numbered 24, and by June 30,
1936, there were 34 state services functioning under the act.18

The establishment of a federal-state employment service in the midst of
a serious economic depression inevitably involved the new agency in de-
veloping programs for public works and work reliex projects. Since the
states, in 1933, did not have a sufficient number of employment offices to
supply the labor for the federal government’s emergency work program,
the National Reemployment Service was set up under the direction of the
United States Employment Service for the purpose of referring workers
to relief projects. The new organization met an immediate need, and the
United States Employment Service soon became the placement agency to
fill the growing smployment rolls of FERA, PWA, CWA, WPA, CCC,
and NYA.. One of the major accomplishments of the National Rsamploy-
ment Service was the development of a nationwide system of public em-
ployment exchanges to serve employers and workers until the states pro-
vided efficient public offices that could participate in a federal-state co-
operative system. In so doing, it strengthened the foundation for the sys-
tem which was created by the Wagner-Peyser Act.

As states appropriated the necessary funds and made suitable provi-

1743 Stat. L. 113, June 6, 1933.
WAtkinson, ef al., op. cit., pp. 22-23.
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sion for the administration of their own services, the National Reemploy-
ment Service turned offices over to them. The process of transfer was
greatly accelerated in 1937 when social security grants were given to state
employment services preparatory to the payment of unemployment bene-
fits. With the introduction of unemployment compensation programs, the
system of state employment services was completed and the National Re-
employment Service was liquidated. By 1939 the National Reemployment
Service was discontinued.

All of these earlier public services were created in spite of the existence
of numerous private employment offices, including many fee-charging
services. For the most part, these private agencies offered their assistance
to the same employers and workers as the public offices. Frequent con-
cern, however, was expressed about the fee charged by private agencies
for their services and about several related practices.! Public opinion gen-
erally held that neither employers nor workers should have to pay for as-
sistance in the employment process that was so vital to the economic
welfare of all citizens.

Following the enactment of the Social Security Act in 1935, the func-
tions of the employment service were enlarged, because all states which
sought to participate in the federal-state unemployment insurance program
were required to provide that such insurance benefits would be paid only
to registered claimants through a state public employment office. As a
result, within a few years after the enactment of the enabling legislation in
1936, a state employment service operating in collaboration with the
United States Employment Service had been established in all states.

During the first 4 years of operation under the new act, the public em-
ployment offices made more than 20 million placements, 72 percent of
which were on public works or work relief projects. The vast job of regis-
tering the unemployed, relating their skills to the occupational patterns of
the public works program, and referring qualified workers to the hiring
officials as individual projects came into operation consumed a very great
proportion of available staff time. In 1935 there were 13.2 million people
registered for work in the local employment offices, and placement oppor-
tunities in private industry were largely confined to replacements for indi-
viduals leaving the labor market. When the peak of project-placement
activity was passed, increasing attention was given to “job promotion”
activities with private empleyers, but many of the openings were for

WU.S. Congress, Senate, Final Report and Testimony Submitied to Congress by the Commis-
sion on Industrial Relations, 64th Cong., st sess., S. Doc. 415 (Washington: Government Print-
ing Office, 1916), pp. 108-112,
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short-time or fill-in jobs, frequently casual in nature. Transactions of this
kind gave little opportunity for the offices to provide valuable personnel
assistance to workers and employers.

Continuing Expansion of Responsibilities and the
Advent of Unemployment Insurance, 1937-1939

The public employment offices became the agency for administering the
“wock test” for unemployment benefit claimants. This new assignment
forced a major expansion in both federal and state employment services.
Funds became available for personncl to process claims and make re-
ferrals.

During the first six months of 1938, when almost half of the state un-
employment compensation systems started paying benefits, the country
experienced a sharp recession. Layoffs in industry created many more
claimants than had been anticipated; the public employment offices in
most areas were completely overwhelmed with just registering these claim-
ants. Consequently, their main employment service functions were grossly
neglected, while staff members worked on benefit claims.

The extent to which the employment service operations were submerged
by unemployment compensation loads may be judged from reports of
local office activities.?? For the years 1938, 1939 and 1940, nonagricul-
tural placements totaled 2.7, 4.2, and 3.7 million, respectively. The initial
benefit claims taken in local offices during this period were 9.6, 9.8, and
11.1 million, respectively. The contiriued claims, however, for the second
half of 1938 and the full years 1939 and 1940 totaled 22.7, 56.5, and
66.8 million, respectively.

These developments tended to change the employment service and
modify its public image. The employment service activities were viewed,
in some quarters, as being ancillary functions of the unemployment insur-
ance administrative service or an “unemployment service.” Taking claims
and paying benefits tended to overshadow and obscure basic worker-find-
ing and job-finding activities. This was particularly true in periods of busi-
ness recession, when the public employment office became the place (1)
to file claims for unemployment insurance and get benefit checks; (2) to

. get disqualified from receiving unemployment insurance bencfits under
certain conditions; (3) to find a job if unemployed.2t

2"The Public Employment Service System, 1933-1953,”” Employment Security Review, XX, no.
! 6 (June 1953}, p. 21.
2teonard P. Adams, et al., Report of Consultants on Future Policy and Program of the Fed-

erol-State Employment Service (Washington: U.S. Department of Labor, Bureau of Employment
Security, December 14, 1959).
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This was a highly significant change, although it was unplanned and un-
intentional. No statement of public policy was proposed to make the public
employment service a subsidiary of unemployment insurance or to limit
its service to finding jobs for the unemployed who sought unemployment
benefits. Inscfar as public policy was concerned, the United States Em-
ployment Service was still charged with its original responsibilities,

Despite these conditions, steps were taken to develop the kinds of tech-
nical tools needed by the public employment service to carry out the
responsibilities of the Wagner-Peyser Act. The occupational research pro-
gram, established in 1934, undertook the job of analyzing and classifying
the vast body of information about industries, occupations, and workers
which would be needed to establish an efficient placement service for pri-
vate industry. This information was incorporated into the Dictionary of
Occupational Titles (DOT) of the United States Employment Service and
was introduced into the states in 1939. For the first time, the local offices
had a uniform basis for classifying work applications and job offers. This
became an indispensable tool for selecting workers in accordance with em-
ployers’ specifications. Late in 1937 the research program was broadened
to include the analysis of organization and operating methods used in local
employment offices.

By presidential order in 1939, the United States Employment Service
was merged with the Bureau of Unemployment Compensation in the So-
cial Security Board to form the Burcau of Employment Security. The Em-
ployment Service became a division of the new buieau. Technical units of
the national office, working through the state services, continued to de-
velop and test improved employment scivice tools and techniques. By and
Iarge, job openings in the local offices were secured by telephone calls
from employers or by sporadic visits to industrial establishments. The
bulk of placement activity was for unskilled, casual, and domestic and
service workers. Neither the Employment Service nor private industry had
come to realize the value of labor market information. Tr-ining programs,
including apprenticeships, had shrunk to insignificant proportions. The
focus of attention, to a very large degree, was centered on the relief of un-
employment rather than on finding suitable employment.

A few states, however, had made remarkable progress in gaining em-
ployer acceptance of their placement services. The offices had learned to
handle the increased responsibilities which came with the unemployment
insurance programs and were proceeding to incorporate more effective
methods into their regular operations. The national office was also begin-
ning to explore the need for expansion of the labor market information
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program and interstate clearance system. Before these plais could be im-
plemented, the Employment Service had to face a new and greater cmer-
gency.

The Role of the Employment Service
Dliring Worid War 11, 1940-1945

The Germar attack on Great Britain in September 1939 opened the fa-
tion’s eyes to the inevitabijlity of our becoming involved, directly or indi-
rectly, in war. As industrial plants and government facilities undertook the
vast job of producing military hardware and othef essentjal ifems, it soon
became clear that extreme manpower shortages, particularly in t'{le mare
skilled occupations, were imminent. The federal ggyernment provided the
initial impetus for a wide variety of frajning programs designed to meet
the anticipated skill deficits. National defense trainjjjg funds became avail-
able for identifying current and expected labor shortage atfas and for
working closely with training agencies at all levels of government, par-
ticularly in selecting trainees.

The Employment Service greatly expanded its program of labor market
information, consulting at frequent intervals with industrial managers on
the eifects which contracts being let would have upon their future work
forces. In this fashion the Employment Service became a major source of
information on future skill needs and the agent for referring qualified
trainees to training establiskments, both private and governmental.

The federal-state employment services were assigned the basic respon-
sibility for mobilizing civilian manpower, finding competent workers for
essential activities, and facilitating transfers and placements throughout
the nation.

This period, in the words of an International Labor Organization re-
port, “represents the coming of age of the public employment services in
the United States.”22 In contrast to previous periods of large labor sur-
pluses, the wartime labor market faced varied conditions. The extremely
rapid and sometimes abnormal changes in national and local labor market
conditions and the need for regulatory wartime programs presented a ma-
jor challenge to the capacity and adaptability of the nation’s public em-
ployment system. The ILO concluded that “it came through this period
battle tested and confident in the knowiedge of its underlying strength.”2

On December 19, 1941, after the attack on Pearl Harbor, the state em-

22National Employment Service — United States (Geneva, Switzerland: international Laber
Office, 1955), p. 5.

2] oc. cit.
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ployment services were temporarily transferred to the federal govern-
ment by presidential order and were placed under the direction of the
Social Security Board. Federalization was deemed essential if the near-
ly 2,000 local offices throughout the country were to act immediately and
concertedly in support of new manpower programs requiring interstate co-
operation in the recruitment of labor. Although a large measure of cooper-
ation had been forthcoming in most instances, it was, nevertheless, felt
that centralized direction of the service would increase the efficiency of
transferring labor between states. Moreover, it was felt that the federal
service could direct and suggest training of surplus workers in one state
in the hope of ultimately shifting them elsewhere. A nationally directed
system could also remove local jealousies, which sometimes hampered
the fullest use of the service’s resources.

The initial purpose of the federalization was to assure speed and uni-
form action in the recruitment activities in which the Employment Service
was engaged, but as the war went on, a wide variety of additional measures
were found necessary and were carried out in individual localities through
the resources of the public employment office systems. These measures in-
cluded local implementation of national policies to secure from employers
agreements designed to avoid pirating ot employees from other companies,
to control advertising for labor, to channel all hiring through public em-
ployment offices or through agencies designated by these offices, to control
separations primarily by referring such employees to the employment serv-
ice, to establish employment ceilings for each firm, and to establish job
priorities and restrict workers’ job choices to activities of the highest pri-
ority.2¢

The public employment offices were transferred to the War Manpower
Commission in September 1942, and became its operating arm. These
offices assumed full responsibility for the difficult task of rationing the
dwindling manpower supply among those establishments whose activities
were considered most vital to the national defense. Relief from unwar-
ranted or unwise actions by an area manpower director, that is, the local
employment office manager, was assured through a system of appeals to
panels of the area, regional, and national labor management committees.
The control thus invokeddy the War Manpower Commission and admin-
istered through local employment offices paralleled that in other pations,
save that the “power of assignment” was not included. Distribution of

2leonard P. Adams, Wartime Manpower Mobilization (Ithaca: Cornell University Press, 1951).
Cornell Studies in Industrial and Labor Relations. An excellent description of World War Il ex-
perience in the Buffalo-Niagara, New York, manpower area.
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manpower supply in accordance with national objectives was brought
about by the control over separations and the redirection of availabie
supply only to establishments which had high production urgency ratings.

In addition, public employment offices provided many valuable aids to
industrial personnel management in the form of manning tables, replace-
ment schedules, and specialized recruitment activities directed toward
people not usually in the labor force (for instance, housewives, the severe-
ly handicapped, the aged, and the recent school graduate).

The programs developed to secure maximum use of the nation’s war-
time work force were adapted to local, state, or national needs and were
changed to fit the shifting phases of the wartime economy. These adapta-
tions to local needs were possible only because the system of offices cov-
ered the nation, and at the same time, these offices had sufficient decentral-
ized authority to be responsive to local conditions. Aside from the recruit-
ment of workers, the Employment Service assisted employers in analyzing
and solving personnel problems, thus aiding in improved manpower utili-
zation. It also provided the basic labor market information which directly
influenced procurement and production policy and helped to determine
the location of new production, housing, and community facilities.

The Employment Service carried out its mammoth tasks with recog-
nized success. Thousands of workers were recruited for wartime training
programs. Placements rose to 12.2 million in 1944 as contrasted to 5.2
million in 1940. Millions of other workers were channeled through local
offices to staff critical industries.

Wartime experience permitted local offices to broaden their contacts
and relationships. The decentralization of War Manpower Commission
operations permitted problems to be dealt with in the local area, where
they could best be measured and handled within the broad framework of
national policies. Local office staffs worked closely with management,
labor, and public groups on all local manpower activities. The Employ-
ment Service thus could strengthen its contacts with the day-to-day eco-
nomic life of the community. These wide-range activities of the Employ-
ment Service provided employers and unions with an opportunity to see
! t%e role of the public employment offices in contributing to the stability
and improved functioning of the local labor market.

The Employment Service During Demobilization
and Postwar Recession, 1945-1946

Even before V-J Day, the national office of the Employment Service had
turned its attention to the study of manpower problems which would face
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the nation at the end of the war. These problems would most assuredly in-
clude the widespread dislocation of workers as a result of cutbacks in the
war production plants, the assimilatior. of several million war veterans into
the postwar economy, and the need to examine probable postwar employ-
ment trends for the guidance of students and trainecs.

As a resuli of iliese studies, the Employment Service prepared 2 “Six-
Point Program” for postwar reconversion for release to the states early in
1946. Its objectives were to assist in maximizing employment, maintain-
ing job continuity, and sustaining purchasing power and high levels of pro-
duction. It was an ambitious enlargement of the original simple labor ex-
change clearinghouse for unemployed workers and unfilled job openings.
The program was to be carried out through the local employment offices of
the affiliated state employment services. It included the following major
features:

Placement service. To provide an effective placement service to facili-
tate the employment of veterans; of workers displaced by automation, mi-
gration of industry, etc.; of youths entering the labor market; of older
workers; of handicapped workers; and of all other persons seeking jobs.

Employment counseling. To assist applicants of employable age to
make sound vocational choices and plans in the light of their present or
potential abilities and interests and in the light of employment opportuni-
ties.

Services to special applicant groups. To assist veterans, youths, older
workers, and the handicapped—all with a tie-in with counseling, and all
toward the ultimate end of satisfactory job placement.

Management service. To assist empleyers and labor organizations in the
use of tools and techniques such as industrial and job analysis and testing
proficiencies or aptitudes for effective selection, assignment, and transfer
of workers.

Labor market information. To provide current and valid information
(1) to workers, to assist them in choosing desirable employment; (2) to
employers, to help them in planning recruitment activities, locating plants,
or scheduling production in order to utilize best the available labor re-
sources; (3) to training authorities, to assist them in coordinating training
programs with employer needs; and (4) to others whose programs and
plans may be affected by manpower considerations.

Community participation. To cooperate with community organizations
and other agencies in employment planning by providing that employment
service personnel shall take an active part in advancing activities and pro-
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grams designed to increase economic activity and maintain high levels of
employment in their respective communities.

When the Employment Service was federalized in 1941, President
Roosevelt assured the states that the service would te returned to state
control at the end of the national emergency. It was, therefore, inevitable
that action would sooner or later be taken by Congress to live up to the
President’s commitment. In September 1945, the War Manpower Commis-
sion was abolished and, at the same time, an executive order returned the
United States Employment Service to the Department of Labor. Congress
enacted legislation returning the Employment Service to rederal-state ad-
ministration as of November 15, 1946. A number of different readjust-
ments had to be made in personnel, equipment, and office space. Problems
of administration arose from changes in personnel and in fiscal and legal
rules and regulations of the various individuai states as compared with
those of the federal government.

A very significant change was in the method of financing. The matching
provisions of the Wagner-Peyser Act, under which the states had been re-
quired to match federal allocations for their state employment services
and which were in effect until federalization of the Employment Service
in 1941, were not resumed. The Employment Service became the only
federal-state program financed entirely from federal grants.

During this period, the Employment Service sought to adapt the best
of its experiences during the war to peacetime operations; at the same
time it had to serve the veterans. The Servicemen’s Readjustment Act of
1944 (Title IV of Public Law 346), popularly known as the G-I Bill of
Rights, had important repercussions on the Employment Service. The $20
weekly unemployment allowance brought millions of veterans to Employ-
ment Service offices. A program of preferential placement of disabled vet-
erans over veterans, and of veterans over nonveterans was instituted. The
educational programs of the G-I bill, particularly apprenticeship and on-
the-job training, gave wider responsibilities to Employment Service test-
ing, counseling, and placement functiozs. The Veterans Employment Serv-
ice was reconstituted in the United States Employment Service.

In the 5-year period, September 1, 1944, to August 31, 1949, the Serv-
icemen’s Readjustment Act p’rogram brought 14.2 million new applicants
into the local offices. They filed 8,901,345 new claims for unemployment
allowances, 11,850,836 additional claims, and 161,355,368 continued
claims. In addition, 700,000 self-employed veterans filed 6.5 million
claims. Nearly six million veterans filed their first claims between Septem-
ber 1, 1945, and August 31, 1946.
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Achieving Full Employment, 1946-1961

! Facing the prospect of a postwar decline in employment, Congress passed
’ the Employment Act of 1946, which contained the following declaration
of policy:

‘ It is the continuing policy and responsibility of the Federal Gov-
3 ernment to use all practicable means consistent with its needs
: and obligations and other essential considerations of national
policy, with the assistance and cooperation of industry, agricul-
; ture, labor and state and local governments to coordinate and
- utilize all its plans, functions and resources for the purpose of
creating and maintaining, in a manner calculated to foster and
promote free competitive enterprises and the general welfare,
conditions under which they will be afforded useful employment
opportunities, including self-employment, for those able, will-
ing, and seeking to work, and to promote maximum employ-
ment, production and purchasing power.2

President Truman, in a statement made at the time he signed the act, de-
clared its adoption was a commitment by the government to take “meas-
L ures necessary for a healthy economy, one that provides opportunities for
those able, wiiling, and seeking to work.” The United States Employment
Service was to assist in realizing this commitment.

' With public attention thus focused on national objectives for maintain-
ing and improving the economic and employment health of the nation, the
Employment Service again assumed an important role. Its information on
labor supply and labor mark=ts was sought by civic groups concerned with

bringing new industry into the locality. Its occupational analysis program
4 and counseling and testing services, which had made great strides in past
G- years, were further developed and used by increasing numbers of students

and job seekers. Migration of workers was geared not only to individual
job adjustment, but also to the broad objectives of full use of our human
resources as outlined by the Employment Act of 1946. At the national
level, the Employment Service became a principal source of employment
4 information for the Council of Economic Advisers.

3 The Employment Service sought to create a unified national labor mar-
: ket, made up of a network of efficient local and regional labor markets,
as a vital instrument in a full-employment economy. These developments

¥60 Stat. L. 23, February 20, 1946.
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did much to increase tize usefulness of the Service to wage earners and em-
plovers and to enhance its prestige and importance in the whole labor
market.

During this period, there were several important organizational changes.
The farm placement program, which had becn transferred from the United
States Employment Service to the Department of Agriculture in April
1943, was returned to the USES early in 1948. Under the appropriation
act for fiscal 1949, the USES itself was transferred from the Department
of Labor to the Bureau of Emypioyment Security of the Federal Security
Agency (formerly the Social Security Board). Once again, the USES and
the unemployment insurance program were in the same bureau. In August
1949, the Bureau of Employment Security was transferred to the Depart-
ment of Labor under the President’s Reorganization Plan No. 2.

Aiso in 1949, the second edition of the Dictionary of Occupational
Titles was published. Whereas the first edition contained over 29,700 job
titles defining approximately 17,000 separate jobs identified by about
8,000 occupational classifications, the second edition was more complete
and featured improvements in presenting job information. This edition
contained 22,028 defined jobs, known by 40,023 titles and had 8,983 oc-
cupational classifications.

With the invasion of Korea in June 1950, the nation was again alerted
for defense readiness. Employment offices were called upon to make more
detailed analyses of anticipated manpower needs in defense establish-
ments and to provide preferential services for such plants. No “controls”
of the kinds used in World War II were established, but again all operat-
ing facilities were geared to the needs of the preparedness program, even
if service to less essential users had to be curtailed.

The gradual shift from civilian to defense activity was achieved without
major unemployment. Substantial labor surpluses did appear in a limited
number of areas in late 1951. Defense Manpower Policy No. 4 was thus
adopted in February 1952, emphasizing the need for placing defense con-
tracts in areas of substantial unemployment. The Employment Service
had the responsibility for providing current and anticipated labor market
information for an increasing number of areas. This information was also
required by other governmental agencies for making decisions on such
matters as location of public housing and location of new plants. As a re-
sult, the program of classifying local area labor markets grew in signifi-
cance. The number of areas covered on a regular basis was increased
from 100 to about 180. They were classified as follows: (1) areas of labor
shortage, (2) areas of balanced labor supply, (3) areas of moderate labor
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surplus, and (4) areas of substantial labor surplus. This same classification
system was to be used in the Area Redevelopment Act (1961) and the
Public Works Acceleration Act (1962) as the basis for feder::! assistance.

During the 1950’s, following the end of the fighting in Kerea, the Em-
ployment Service expanded its services to various special worker groups—
youth, handicapped, and older workers. Its tocls and techniques—testing,
counseling, job analysis and classification, and job opportunities informa-
tion—were further refined. The community development program was
introduced to assist communities in expanding employment. The Profes-
sional Office 4etwork *  instituted to provide special placement assist-

ance io professional The first supplement to the 1949 edition of
the DOT was issuet -

Attention was at - improving the employment office manage-
ment process. Sta'..ar ' techniques for determining the need for
opening new local of: uvspecially outside the standard metropolitan

arcas, were developed. The budgeting method on which administrative
grants to the states were based was changed from overall average place-
ment-time-factor experience to a new system of standard time factors.
Briefly, the new system measured the actual time required to complete
various employment service work tasks such as processing new applica-
tions, counseling, intervicws, tests, and placement.26

More emphasis was given to staff development and improving staff
competency. Funds were specifically appropriated for the first time in fis-
cal year 1959 for out-service training of state agency personnel to supple-
ment their in-service training programs. University-based training pro-
grams were developed for counselors. Arrangements were made with the
Brookings Institution to develop a series of seminars in executive leader-
ship for alministrative staff personnel from the state agencies and the
Bureau of Employment Security. The efforts in improving the manage-
ment process and staff competence were made to increase the effectiveness
of the Employment Service. Other significant changes were to be forth-
coming.

Reorganization of the United States Employment Service, 1962

In February 1962, the United States Employment Service was reorganiz-
ed and strengthened within the framework of the federal-state employment
security system. The reorganization, according to Secretary of Labor Gold-
berg, “was the result of an urgent need for expansion and improvement

#The budgeling process, including th standard time factors, is discussed in more detail in
Chapter V, pp. 84-85.
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of services to workers and employ..rs. It reflected a recognition of the na-
tional character of many employment and uneniployment problems.”’?
He pointed out that the Kennedy administration had committed the fed-
eral-state employment security system to serve as the major operating in-
strumentality in the field of manpower development and utilization and of
income maintenance during periods of unemployment, training, and re-
training.2 The Employment Service, through sts affiliated state agencies
and 1,900 local offices, would be responsible for:

1. Providing a nationwide employment service for both employees and

employers.

2. Providing for the development and initiation of training and retrain-

ing activities for the nation’s existing and potential labor force.

3. Developing and executing programs to reduce and prevent adverse

effects of auton .tion on the labor force.

4. Developing and maintainirig the necessary capability for meeting

national emergency or other disaster needs for civilian manpower.

5. Providing pertinent lal. .r market and related information to labor,

management, government, and the public.?

Nationai attention was focused on the United States Employment Serv-
ice. Soon after his inauguration, President “lennedy, in his State of the
Union Message to the Congress, proposed “to expand the services of the
United States Employment Offices.” Again in his Economic Message to
the Congress, February 2, 1961, he said:

I am directing the Secretary of Labor to take the necessary steps
to provide better service for unemployment insurance claimants
and other job applicants registered with the United States Em-
ployment Service. This will iequire expanded counseling and
placement services for workers or jobseekers (a) in depressed
areas; (b) in rural areas of chronic underemployment; (c) dis-
placed by automation and technological change in factories and
on farms; (d) in upper age brackets; and (e) recently gradu-
ated from college and high school .3

2The New Uniiad States Employment Service in 1962, Employment Security Review, XXiX,
no. 4 (April 1962), p. 1. See chart 3, p. 102, for structure before reorganization and charl 4,
p. 104, for new organizotionol structure. Shortly after the reorgonization, other changes were
made (see chart 5, p. 105).

#News (Washington: U.S. Department of Lobor, Bureau of Employment Security, January 30,
1962), p. 1.

Mbid., p. 2.

2"The New United States Employment Service in 1962, op. cit., p. 7.
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In his Public Welfare Program Message to the Congress, February 1,
1962, President Kennedy also emphasized the increasing role to be played
by the United States Employment Service:

Systematic encouragement would be given all welfare recipients
to obtain vocational counseling, testing, and placement services
from the United States Employment Setvice and to secure use-
ful training wherever new job skills would be helpful.

Because of his interest in improving the United States Employment Serv-
ice to make the best use of the nation’s manpower, Presidert Kennedy
amended the budget request for the Bureau of Employment Security for
the fiscal year 1962, and also asked the Congress to make additional funds
available for May and June of the fiscal year {961. His statements and
actions, coupled with congressionai actions through substantive legislation
and increased appropriations, created the new look of the United States
Employment Service.

In summary, the public employment service is a social invention. The
historical evolution inay be viewed as efforts by society to find a more ra-
tional approach in improving labor market organization and to bring about
a more effective utilization of human resources.
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IV. Employment Services

Since its inception, the USES has been expanding its services. What are !
these services? What does a modern public employment service do? Why
have these services expanded? We need to answer these questions if we
are to understand the role of the USES in a changing economy.

At the outset, the public employment offices were labor excharnzes,
uniting the jobless with available jobs. Beginning in the late 1930’s the
USES became more than just a simple exchange. While placements re-
mained the heart of its operations, its basic objective became zo facilitate
the employment process to the end that the manpower resources of the
nation might be used more effectively. The employment process is made
up of a number of factors such as the availability of workers, the kinds of
jobs currently available, the future job prospects, the kinds of skills needed
to perform particalar jobs, the characteristics of workers seeking jobs,
their work experience, how they can be inducted into particuiar jobs, how
they can be organized into effective work groups, and how tiiey are able
to find individual satisfactions on the job.

The USES facilitates the employment process through the promptness
with which workers and jobs are advantageously brought together, through
the extent to which workers are adjusted to the jobs they fill, and through
the degree to which continuous employment is available to the majority
of workers. Furthermore, it aids the employment process through collect-
N ing, organizing, analyzing, and disseminating labor market information.
It serves workers, employers, and the public by disseminating information
about job opportunities, availability of workers, and the status and trends
in the labor market. It counsels workers who seek assistance and students
entering the labor market on how they can best exercise their taients and
abilities in fitting into jobs that will yield the greatest return and satisfac-
tion and in which they can make the greatest contribution to the nation’s
economy. The USES furnishes employers with helpful interviewing tech-
niques and selection aids. It has been responsible for identifying training
needs under the Area Redevelopment Act (ARA) since 1961, and under
the Manpower Development and Training Act (MDTA) since 1962.
Thus, in facilitating the employment process, the USES performs seven
major functions: (1) maintaining an active placement service; (2) provid-
ing employment counseling; (3) rendering special employment services
; to young inexperienced persons, older workers, the handicapped, and vet-
erans; (4) conducting labor market studies and other research related to
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employment, and furnishing labor market information; (5) supplying in-
dustrial services to employers and labor organizations; (6) cooperating
with other government agencies and community groups concerned with
the employment process; and (7) identifying training needs under ARA
and MDTA and supplying qualified trainccs. We shall discuss each func-
tion briefly.

Placement Service

The USES seeks to fill employers’ job openings with occupationcily quali-
fied workers and to locate for worke s jobs suited to their skills, knowl-
edge, and abilities. The Service increases workers’ geographical mobility
through an inter-arca recruitment system. An influential factor in deter-
mining whether employers and workers meet is the hiring channel. In this
capacity, the Employment Service evaluates the skill, knowledge, and abil-
ity of workers seeking jobs and directs them to suitable job openings. By
so doing, it can help reduce the length of unemployment and can assist in
transfers to better jobs. Concomitantly, it contributes to a more satisfac-
tory occupaticnal adjustment for workers which, in turn, leads to im-
proved efficiency.

The placement function takes place within a framework of USES poli-
cies.! The placement service is availabie to any job applicant legally quali-
fied to work, without regard to his place of residence, current employment
status, or occupational qualifications. In the employment interview, the
Service cbtains from an applicant only the information necessary to deter-
mine his qualifications for employment and to facilitate his placement in a
job. It cannot extend preference in referral to any applicant or group of
applicants except in accordance with legal requirements. The Service does
have a legal obligation to give priority in selection and referral to qualiied
veterans and to give disabled veterans priority over other veterans. An
effort is made to ensure, insofar as practicable, that workers are placed on
jobs that utilize their highest skills and that applicants suitably qualified for
openings are referred to employers. The USES cannot make any referrals
that will aid directly or indirectly in filling a job that is vacant because the
former occupant is involved in a labor dispute or is being locked out by
the employer in the course of a labor dispute. Referrals, however, can be
made to the struck firm for positions not covered by the Jabor agreement.
Referrals can also be made to places of employment in which a labor dis-
pute exists provided that the applicant is given written notice of such dis-

WNational Employment Service—United States (Geneva, Switzerland: International Labor Of-
fice, 1955), pp. 35-40.
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pute prior to, or at the time of, his referral. It cannot recruit workers for
employment opportunities if the wages, hours, and conditions of work of-
fered are substantially less favorable to the individual than those prevail-
ing for similar work in the locality.

The public employment service must be avaiiablie to aii workers legaily
qualified to work. It must serve new workers as well as experienced ones.
It must serve older workers as well as veterans and handicapped workers.
It likewise serves all empioyers whose jobs to be performed or terms and
conditions of employment are not contrary te federal, state, or local law.
It serves large employers whose manpower needs require continuous ac-
cess to the widest possible supply of labor. It serves small employers with
limited personnel for recruiting and evaluating worker qualifications. It
serves employers engaged in seasonal or intermittent production who, at
the beginning of each work period, must recruit their entire work force. It
serves those who need workers not readily available through their normal
channels of hiring. For the most part, these employers aze in manufactur-
ing, retail and wholesale trade, and service industries.

The need for placement services, however, varies among workers, em-
ployors, and communities. Some workers rely on the public employment
service, while others are able to find jobs through other channels of hiring.
Some employers look to the Employment Service as the primary source of
job applicants, while other employers use other means to recruit workers.
In those communities with few industrial and business firms, limited serv-
ice may be required, while in the larger urbanized industrial communities
public placement assistance is essential. The Employment Service, there-
fore, allocates its resources to meet the placement needs of the area being
served by the local office.

Under the Wagner-Peyser Act, the USES is charged with assisting “in
maintaining a system for clearing labor between the several states,” so that
workers and employers in widely separated geographical areas can be
brought together in an orderly fashion. The Service can assist in obtaining
employment for those workers unable to find jobs in their own localities
or for those who want to move to another community. It also assists those
employers who are attempting to expand in areas where there is a general
labor shortage or a shortage of particular skills.

The clearance or inter-area recruitment service operates through several
devices: (1) sending written employer orders and written job applications
between offices; (2) making arrangements for the employer’s hiring rep-
resentative to visit local offices where applicants are available and to in-
terview and hire on the spot; (3) delegating to the Employment Service
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the authority to select and hire in other cities; (4) making arrangement$
for long-distance telephone interviews between the employer and appli-
cants who seem to meet the employer’s requirements.

The clearance system is used only after local recruwment efforts have
proved unsuccessful. This usuaily means local recruitment of unemployed
workers. When the Employment Service is given the hiring authority, ar-
rangements are made for the eventual interview between applicant and
employer. An applicant may have to travel at his own expense. The em-
ployer may advance the cost of travel with or without return travel in case
the applicant is not hired, or the employer may pay all travel expenses.
Similarly, the medical examination may be provided for in the applicant’s
hometown or may be given at the point of employment.

Placement assistance is also given to foreign nationals. They may enter
the United States when the USES certifies to the Immigration and Nat-
uralization Service, in accordance with provisions of Public Law 414 (The
Immigration and Naturalization Act), that a shortage in the domestic
1abor supply exists for a specific occupation, or for certain hiring specifica-
tions. The United States Department of Justice looks to the USES to deter-
mine the needs of employers for foreign workers and to verify their assur-
ances of employment in accordance with immigration laws and regula-
tions.

Employment Counseling

To support the placement function, the Employment Service provides em-
ployment counseling. Under the Wagner-Peyser Act and the Servicemen’s
Readjustment Act of 1944, the USES has a legislative mandate to provide
such counseling. These laws recognize that at any time there are many
people with problems of occupational choice and adjustment. These prob-
lems arise from the growing complexity of the labor market and differ-
ences in workers’ aptitudes, interests, skills, and physical capacities. In a
complex industrial system, it is difficult for many people to find out about
job opportunities and job requirements in order to make an intelligent vo-
cational choice. The USES helps them.

In recent years, ncarly one million young workers have been entering
the labor market each year. On the whole, they know little about industrial
and business conditions and have only a vague understanding of their own
3 interests and abilities. Local employment offices cooperate with educa-
3 tional authorities to provide students about to enter the labor market with
2 a year-round program of individual counseling, aptitude, and proficiency
testing; group guidance; occupational and labor market information; and
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job placement consistent with the students’ demonstrated abilities, poten-
tialities, and interests. This type of cooperative program is now in opera-
t.on in over one-third of the nation’s high schools.

Another group in need of job counseling is the occupationally malad-
justed. These workers have particular skiils, but need assistance ifi adjust-
ing to the current realitics of the job situations or in finding other jobs in
line with their aptitudes, interests, and abilities. Some of these workers
have employment problems because of technological improvements, 2€0-
~raphical shifts of industry, lack of appropriate skills or education, or a
previously unsatisfying vocational choice. Some are unemployed older
workers 45 years old and over who need assistance in adjusting to new
jobs which may be substantially different $rom their former jobs.2

The physically handicapped represent agiother group of USES appli-
cants in need of counseling. While many are fisabled veterans, there are
even greater numbers of partially disabled nonv¢terans who need special-
ized counseling and selective placement services. There are also those
workers who need assistance because some emplogers have restrictive hir-
ing practices involving race, color, creed, and age.

To provide an effective counseling service in the community, the USES
has a twofold program. One part is to provide counseling to any worker or
potential worker in need of such service who visits the local office. The
other is to provide assistance in strengthering the counseling services of
other agencies, such as the schools, through cooperation and exchange of
materials. To implement this program, the USES has developed a variety
of tools which include a vast and expanding fund of pertinent labor market
information, General Aptitude Test Battery (GATB), specific aptitude
tests to determine the applicant’s potential for an occupation ia which he
has no previous experience, and performance tests in stenography and
typing. By using these tools and techniques, the Employment Service at-
tempts to help workers make a successful vocational adjustment so that
the skills and experience of the community’s work force may be used to the
fullest.

Services to Special Applicant Groups

Earlier we noted that there are groups of wozkers requiring special place-
ment and counseling services. We have selected four groups for further
discussion—veterans, young workers, older workers, and professional and
technical workers-—in that order. The Employment Service has a legisla-

Daniel H. Kruger, “Employment Problems of Older Workers,” Business Topics, Vii, no. 4
(Autumn 1959), pp. 29-39.
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tive mandate to provide services for veterans and young workers. It is giv-
ing special attention to the employment problems of older workers because
this group is experiencing difficulties in competing in the labor market.
The nation’s concern for professional and technical workers is reflected in
the specialized professional placement facilities of the USES.

Veterans

The Wagner-Peyser Act provides that the USES “maintain a veterans’
service to bz devoted to securing employment for veterans.” Under this
act, a veterans’ emp’oyment representative was appointed in each state to
serve as a link betvreen the USES and local offices serving veterans. The
Servicemen’s Readjustment Act of 1944 and the Veterans’ Readjustment
Assistance Act of 1952 placed further responsibilities on the USES to pro-
vide counseling and placement services for veterans. Within the USES
structure, there is an Office of Veterans Employment Service which main-
tains liaison with the state veterans’ employment representatives. These
services are the only special veterans’ services provided by Congress which
are not administered by an agency specifically set up to serve the needs of
veterans. ’

In order to assure that veterans are given effective service, the veterans’
employment representative in each state and in each local office is respon-
sible for seeing that the local office activities in behalf of veterans are well
coordinated. His job includes seeing that every veteran’s application for
work is given active >onsideration for available job openings and that
adequate counseling and information services are provided. In addition,
veterans are given priority in referral to jobs over nonveterans. Special em-
phasis is placed upon service to disabled veterans, including assistance to
employers in establishing in-plant training programs, so that these veterans
will be assigned to suitable jobs.

Young Workers

Since its inception, the USES has given attention to employment prob-
lems of youth. It has found that young people need special services in vo-
cational planning and job placement. The Mid-Century White House Con-
ference on Ch’ dren and Youth, held in December, 1950, recommended
that: (1) a more comprehensive vocational guidance and placement serv-
ice be provided for those who are still in school and for those who drop
out; (2) reliable occupational information be made availabie; and (3)
guidance and counseling services be strengthened and extended in schools,
public employment offices, and other agencies serving youth. The USES
and other groups sought ways to strengthen programs for the emerging
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needs of young people. Its youth program includes placement and coun-
seling services, providing special labor market and occupational informa-
tion, assisting employers to identify entry occupations, and promoting job
opportunities.

Preparing special job information is an important part of the youth pro-
gram. The USES publishes annually a job guide for young workers con-
taining information on duties, characteristics, qualifications, employment
prospects, advancement opportunities, and methods of entry for a wide
variety of jobs frequently held by young people leaving high schcol.3 These
guides represent the accumulated experience and knowledge about jobs for
youth gained by Employment Service staff in their daily contact with
young workers and with employers of young people.

Local offices of the USES have developed cooperative arrangements
with more than 10,000 high schools. Under tiis program, counseling, test-
ing, and placement assistance is give:s high school students planning to
look for employment. Local offices help graduates and dropouts find reg-
ular jobs; part-time or temporary work; and aid ciner students in getting
suminer jobs. The USES estimates that close to 600,000 high school sen-
iors will be registered by local offices in this cooperative program during
the current school year [1963].4

The increasing number of young workers going into the labor force has
stimulated greater interest in employment problems of this group. Presi-
dent Kennedy, in 1961, appointed a Committee on Youth Employment
with these objectives: (1) to improve the employability of young people
through maximum education and training; (2) to increase employment
opportunities for all youth seeking work; (3) to identify and examine the
extent to which existing programs are fulfilling their purposes. Secretary
of Labor Goldberg took action in November 1961 to implement these ob-
jectives. A division of Youth Employment Services was established within
the USES. A state supervisor of youth was appointed in each state employ-
ment service agency. Provision was also made for the appointment of a
coordinator of youth services in each of the 55 largest metropolitan areas.
In addition, a representative in each of the Bureau of Employment Secur-
ity regional offices was designated to follow throtigh oz the youth pro-
grams of the state agencies in his region.

3For further deloils, see Job Guide for Young Wjdfkers, 1963-64 ed. (Washinglon: Gavern-
ment Printing Office, 1963); also see Choosing Your Occupation (Woshington: Goverfiment
Printing Office, 1960).

MSecretary Wirtz Issues Job Gujde for Young Workers,” News (Woshinglon: U.3. Degartment
of labor, March 15, 1963), p. 2.
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The growing concern with youth employment problems has led to the
introduction in Congress of a bill to establish a Youth Conservation Corps
and to provide public service employment for young workers 16 to 19
years of age. If this bill, popularly known as the Youth Employment Op-
portunities Act, is passzd, the Employment Service will handle the selec-
tion and placement of trainees. At this writing, the Youth Employment
Opportunities Act is before the Congress. President Kennedy had given it
a high priority in his legislative program.

Older Workers

Beginning in 1956, the USES inaugurated an older worker program.
Unemployed workers, 45 years and over, have increasing difficulty find'ng
suitable employment. Unfavorable beliefs and generalizations about older
workers have develo''ed and have been translated into restrictive hiring
practices. This is significant since there are currently over 28 million older
workers in the labor force, and the number is increasing. By 1970, the
United States Department of Labor estimates that there will be over 33
million older workers.

The older worker program is designed to help older workers continue
productive lives through suitable employment. The program calls for fact
finding, public information and education, and special placement serv-
ices. The USES undertakes appropriate ‘research studies and follows
through with action programs. It conducts edus .tional programs for em-
ployers, employer groups, labor unions, and community groups to increase
employment opportunities for older workers. It accepts any applicant who
is legally qualified to work, without regard to age, and offers him place-
ment, job development, and counseling services. To supervise the activ-
ities for the older worker applicant group, a specialist is assigned in each
state agency and in many larger local offices. All staff members in local
offices, however, serve older workers as well as other job applicants. They
are given training in the special methods and techniques of counseling and
placing older workers.$

Professional and Technical Workers

Rapid advancements being made in science and technology are creating
an ever-growing demand for more proiessional, scientific, and technical
workers. To mect this demand, the Employment Service provides special-

~ SServices fo O t{éf Warkers by the Public Employment Service, BES no. E-169 (Washington:
Gevefiment Prip g Office, 1957).

‘Coizﬁsg‘"ﬁ"g’ th} %ldcgmém Se;v}sgi cr Older Workers, BES no. E-152 (Washington: Govern-
ment Printing Qffice, September ]95 {
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ized placement facilities for these workers. In October 1957 a nationwide
professivnal office network was created. Currently there are 122 local
offices linked by direct communication so that unfilled openings for pro-
fessional people are made directly available to those offices which may
have unplaced professional applicants. Every two weeks a list of all unfilled
professional openings is compiled and circulated to all local offices
throughout the nation.”

In the large metropolitan offices which have been organized on an occu-
pational-industrial basis, there are units which provide specialized serv-
ices to professional and technical workers. In some areas there are cc-
operative piacement programs with professional societies. Furthermore,
in 1962, 17 states and the District of Columbia had centralized statewide
programs for teachers.

Another method of serving professional job applicants is through the
USES convention placement services. The state employment service, affili-
ated with the USES of the state in which the professional society is meet-
ing, operates an on-site service for job applicants attending the convention.
Since 1953, when the service was first begun, about 60 conventions (as of
May 1963) of major professional associations have been provided this
specialized placement program.

Labor Market Information and Occupational Research

For the individual worker, labor market information tells where jobs exist
and provides a basis for intelligent choice of the jobs available. It reduces
the futile pursuit of nonexistent job opportunities. The worker’s choice of
a job in a job economy is too important for society as well as for himself
to be based upon an uninformed parent’s or friend’s advice or upon
chance. He, therefore, needs two types of labor market information to aid
him in making **is vital vocational choice.

First, he needs reliable information about the current labor market, both
local and national. He needs to know what openings are available for one
with his skills, experience, and interests. He should also know the relative
advantages of remaining in his area or of seeking employment in another
community—either within the state or outside it. Second, he should know
enough about labor market trends to ascertain whether ne is choosing a job
in a declining industry or in an establishment with an unstable employment

TFor more information on this service, see Professional Placement Service of the United Statas
Empinyment Service (Washiugton: U.S. Department of labor, Bureau of Employment Security,
May 1962); and Placement of Professional Personnel, rev. ed. (Washington: Government Print-
ing Office, April 1962).
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record. He may make a different choice if he knows the prospective de-
mand for and supply of workers in each of the fields in which he has voca-
tional interest or qualifications.

The effectiveness of the USES in serving workers, employers, public
agencies, and community groups depends largely upon the quality and
adequacy of its labor market information. This includes data obtained not
only from various groups and individuals in the community, but also from
the day-to-day operations of thc local smployment service in its job appli-
cant records, occupational analysis information, and hiring specifications
as indicated on employer orders for workers. The local offices collect in-
formation on the trends and levels of employment and employment op-
portunities in various industries and occupations; the activities that are ex-
panding and those that are declining; the number and characteristics of
unemployed workers; and the practices in the community with respect to
employment of women, new workers, youth, older workers, and minority
groups.

This information is obtained monthly for the country’s 150 major labor
market areas. The states, in turn, use this information to prepare the state-
wide labor market data. Then the USES and the Bureau of Employment
Security compile, analyze, and interpret the infcrmation for the whole
nation. Analysis of this informaticn gives a picture of Iabor market con-
ditions. Thus, in each major American community, employers and work-
ers have at their fingertips information about the availability of WOrkers
and employment opportunities.3

Despite the critical role played by occupational labor market data in
employment service operations, only a few states were systematically or-
ganizing and disseminating such information prior to 1956. Starting in
early 1956, the Bureau of Employment Security launched a program de-
signed to overcome this. More than 40 state agencies are currently partici-
pating in the program. Its objective is to conduct area skill surveys in all
major communities every two or three years. These periodic skill surveys
yield valuable information on trends in employment by occupation. In ad-
dition, occupational guides, based largely on survey results, are also being
prepared.

The area skill surveys consist of an analysis by occupation of the man-

%For criticisms of the stafistics of fotol unemployment for local areas, see Report of the Presi-
dent’s Committee To Appraise Employment and Unempioyment Statistics, Measuring Employ-
ment and Unemploymen? (Washington: Government Printing Office, 1962). This report notes
thot ihese stotistics “remoin one of the weakest parits of the overall system of labor force sta-
fistics” (p. 75). The estimares of state and local employment ond unemployment are discussed
in defoil in chapter VIi.
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. ized placement facilities for these workers. In October 1957 a nationwide
professional office network was created. Currently there are 122 local
offices linked by direct communication so that unfilled openings for pro-
fessional people are made directly available to those offices which may
have unplaced professional applicants. Every two weeks a list of ali unfilied
professional openings is compiled and circulated to all local offices
throughout the nation.”

Jn the large metropolitan offices which have been organized on an occu-
pational-industrial basis, th:re are units which provide specialized serv-
ices to professional and technical workers. In some areas there are co-
operative placement programs with professional societies. Furthermore,
in 1962, 17 states and the District of Columbia had centralized statewide
4 programs for teachers.

Another method of serving professional job applicants is through the
USES convention placement services. The state employment service, affili-
ated with the USES of the state in which the professional society is meet-
ing, operates an on-site service for job applicants attending the convention.
: Since 1953, when the service was first begun, about 60 conventions (as of
E May 1963) of major professional associations have been provided this
3 specialized placement program.

Labor Market Information and Occupational Research

For the individual worker, labor market information tells where jobs exist
and provides a basis for intelligent choice of the jobs available. It reduces
3 the futile pursuit of nonexistent job opportunities. The worker’s choice of
E a job in a job economy is too important for society as well as for himself
to be based upon an uninformed parent’s or friend’s advice or upon
chance. He, therefore, needs two types of labor market information to aid
him in making this vital vocational choice.

> First, he needs reliable information about the current labor market, both
local and national. He needs to know what openings are available for one
. with his skills, experience, and interests. He should also know the relative
advantages of remaining in his area or of seekirg employment in another
community—either within the state or outside it. Second, he should know
enough about labor market trends to ascertain whether he is choosing a job
in a declining industry or in an establishment with an unsiable employment

- ?For more information on this service, see Professional Placement Service of the United States
Employment Service (Washington: U.S. Department of labor, Bureav of Employment Security,
May 1962); and Placement of Prcfessional Personnel, rev. «d. {Washington: Government Print-
ing Office, April 1962).
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power requirements and resources of individual labor market areas. In-
formation on current cmployment, by sex and by skill, is collected from
employers. Estimates of future labor requirements for two to five years
are aiso obtained. Limited information on the age distribution of cusrent
employees is usually collected to help in developing estimates of the nuin-
ber of workers needed for replacements because of deaths and retire-
ments. To give an indication of future labor requirements by occupation,
the surveys cover current training programs, including apprentice pro-
grams.

Some of the area skill surveys have been limited to locally important oc-
cupations, particularly professional and skilled occupations. Others have
concentrated on selected key industries in the community. In some cases,
the surveys cover only current employment by occupation and sex. Such
surveys are called occupational indexes or skill inventories. A significant
byproduct of the area skill survey is iniormation on the current occupa-
tional composition of individual firms and industries. These employers
usually provide information about their current labor requirements and the
supply situation.

Area skill surveys are community projects, involving the cooperation of
such groups as employer associations, labor organizations, schools, civic
organizations, and government agencies; the state affiliates of the USES
supply technical assistance and usu=lly some staff to conduct them.

Occupational guides are another type of usefu! labor market informa-
tion supplied by the USES. These booklets are used mainly ia vocational
guidance and employment counseling. They contain informaticn on select-
ed jobs and their significance to a community, current and anticipated em-
ployment opportunities, training facilities, method of entry, nromotional
opportunities, remuneration, and working conditions. They may cover a
single occupation or a group of closely related jobs. They may dwell on’
occupations in key industries or may encompass a number of occupations
of interest to particular groups, such as young workers.

Labor market information has many uses. We have already noted its
importance for the worker. For those responsible for vocational guidance
and counseling, it is an invaluable tool for assisting the worker to relate
himself to available job openings. Employers use it for planning p.isonnel
activities, such as scheduling of operations. They use it in the making of
decisions with respect to locatior or relocation of facilities. Various or-
ganizations and public agencies interested in manpower problems, eco-
nomic development, training, social work, and public welfare are impor-
tant users of this information.
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Labor market information is also used by the local offices of the Em-
ployment Service to improve the employment process within their respec-
tive areas. By analyzing local data, the local staff can better meet com-
munity needs. In the USES state and national offices, the data provide the
basis for evaluating state and national trends which, in turn, indicate where
and when emphasis should be placed and how resources—both staff and
facilities——should be allocated. Furthermore, the state and national data
are used by legislators in state and national governments to formulate
public manpower policies.

One aspect of the labor market information program which is increasing
in importance is the automation research and manpower services demon-
stration projects. These projects are cooperative activities involving man-
agement, labor, and state employment service agzncies. The USES pro-
vides general direction for them. The objective of the automation research
program is to learn about the nature of work force adjustments to techno-
logical change. Its essential concern is with the reorientation and retrain-
ing of the displaced workers and with the identification of changes in occu-
pational requirements brought about by improved technology. Through
the use of the case study approach, the program seeks to develop the most
satisfactory possible solution to an automation manpower supply-demand
problem in a given local market area, utilizing all available Employment
Service and community resources.

In addition to the labor market information activities, the Employment
Service has an extensive occupational and testing research program. Refer-
ence has already been made to the Dictionary of Occupational Titles
(DOT) and the General Aptitude Test Battery (GATB). Both are essen-
tial for providing effective counseling and placement services, especially
in view of accelerated technology and its effect on jobs. Fundamental
changes are occurring in the nature of occupations and the manner in
which they are grouped. To keep up with these changes, USES has intensi-
fied its research and development in aptitude testing and in occupational
classification structures.? These newer app~—~aches are needed for effective
placement services to workers and employers.

Industrial Services

The Employment Service provides certain services to employers. Local
offices refer job applicants and conduct recruitment campaigns for em-
ployers when the employers cannot find persons with special skills among

*Carl Baird, Robert Halbeisen, and John Kaarsberg, “Improving Occupational Statistics,” and
A. B. Eckerson, “The New Dictionary of Occupational Titles,” Employment Security Review, Vol.
XXX, no. 2 (February 1963).
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currently registered applicants. If necessary, the inter-area recruitment
system is used, at the request of the employer, to obtain workers from
other communities. In some instances, employers give the local employ-
ment service office an exclusive job order to refer qualified applicants for
all of their 1abor requirements. For example, recently the Ford Motor Com-
pany agreed to use the Michigan State Employment Service as its agent
for future recruitmeni of all hourly personnel in the River Rouge area.
Designated local offices in the Detroit area handle recruitment for a given
plant. The personnel selection plan, as it is called, is coordinated through
the Detroit mavufacturing office of the state employment service.10

Techniques and tools developed by the USES for placement setvices are
made available to employers. Techniques which have proved valuable to
employers in resolving manpower problems include job analysis, methods
of evaluating skills and aptitudes of job applicants, and methods of re-
lating their qualifications to job requirements. Occupational information
is available to employers. Special aptitude tests are developed for them
upon request. In addition, suggestions are made for controlling turnover
and absenteeism. These services are provided as part of an integrated em-
ployment service. T

In recent years, the USES has been expanding its services to unions.
Within the new national office structure, there is a Division of Em-
ployer and Union Services (see chart 4, p. 104). Prior to 1962, the limited
services offered to unions were the responsibility of the Division of Em-
ployer Relaticns. An example of services to unions is the joint program
with the International Printing Pressmen and Assistants’ Union of North
America (AFL-CIO) developed in 1959 to obtain better selection of ap-
prentices through the use of USES selection and appropriate aptitude
tests.1 More recently, a committee of USES and state agency representa-
tives met in Washington to explore ways and means of strengthening serv-
ices to unions and their members.12 Concentrated efforts are being made
to acquaint union members and their families with the services of their
state employmen: service and to encourage the use of such services.13

10For details see “Ford-MESC Conclude Unique Deai,” MESC Messenger, Vii, no. 1 {Janvary
21, 1963), p. 3. .

11See president’s letter and article by George O. Baker, “Selecting Qualified Apprentices,”
The American P-essman, Vol. X, no. 5 (May 1960); for discussion of this program, see also
Better Selection of Apprentices Through Local Offices of the State Employment Services (Wash-
ington: U.S. Department of Lobor, Bureau of Employment Secvurity, Octuber 21, 1959).

2Symmory of Proceedings and Recommendafions of Work Committee on Employment Serv-
ice-Labor Union Relationships (Washington: U.S. Department of Labor, Bureau of Employment
Security, December 5-7, 1961).

13For example, see “State Employment Services Offer Interesting Help,” Stesl Labor, XXVII,
no. 2 (Febrvary 1962), p. 5.
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Services to employers and unions are designed to facilitate the employ-
ment process. There are other groups in the community interested in man-
power development and utilization. The USES seeks (o develop coopera-
tive relations with such groups.

Working With Other Government Agencies
and Community Organizations

The activities of vocational rehabilitation agencies, vocational training
agencies, schools, and welfare crganizations bear a direct functional re-
lationship with public employment offices. Labor market information; oc-
cupational analyses; and interviewing, selection, and counseling tech-
niques are made available to these and other groups bty the Employment
Service. In tumn, these agencies may assist the local office by providing
services to applicants which lie beyond the scope of local office programs
and facilitics. State and local office staff members help organize and carry
out manpower studies needed by these commuuity organizations for plan-
ning. They also participate in community programs for particular groups
such as older workers, physically handicapped, and young workers.

Local offices ‘work with schools in counseling and placement of young
people, either in summer or in regular employment. Recently the Employ-
ment Service has been giving much more emphasis to the employment
problems of school dropouts. in a number of states, statc committees deal-
ing with problems of school dropouts have been established and staic em-
ployment service staff members participate on them.

Many states and communities have undertaken economic developnient
programs. The state agencies work with statewide groups, while local
offices supply pertinent labor market information to assist local groups to
attract and develop new employment opportunities.

Recently the USES has been given additional resporsibilities for work-
ing with community groups. Local offices, under both the Area Redevelop-
ment Act (ARA) and the Manpower Development and Training Act
(MDTA), work with community groups to determine training needs so
that appropriate training programs for unemployed and underemployed
workers can be developed. We next turn to a brief discussion of the serv-
ices provided by the USES under receni federal legis!ation related to train-
ing and retraining.

Training and Retraining Activities

The nation’s experience with unemployment during the last five years has
given rise to the development of federal programs to resolve the unemploy-
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ment problem. Two sets of facts have influenced these public programs.
First, the levei of unemployment in recent years, even during business
prosperity, has been high, i.e., an annual rate in excess of 3 percent; and
second, the number of long-texm or hard-core unemployed workers, i.e.,
out of work for more than 26 wecks, has increased. The first program
dealing with training and retraining, the ARA, wac enacted in 1961; the
second, the MDTA, was passed in 1962. Both acts assigned new responsi-
bilities to the USES.

ARA provides for improving the employability of the unemployed
through occupational training and retraining in those designated rede-
velopment areas which have experienced high rates of unemployment for
long periods of time or in which there is substantial underemployment.
Persons selected to participate in the training programs receive a training
allowance in an amount equal to the average weekly unempisyment com-
pensation payment in a given state. Payments are made only for the period
in which the individual is participating in the training program, and they
cannot exceed 16 weeks’ duration.

The USES is very much involved in the administration of the act. The
local office makes findings of fact as to area unemployment, which serve as
the basis for determining the eligibility of “depressed” urban areas. It
makes studies of the area work force and provides technical assistance in
manpower planning. Through the counseling and testing programs, train-
ing needs of unemployed individuals are evaluated. The local office makes
findings as to the kinds of training programs which should be offered in
view of the occupational potential of the unemployed and prevailing labor
market conditions. It is responsible for the selection of trainees and their
placement upon completion of the programs. Actual instruction is pro-
vided through the appropriate school authorities which have been dele-
gated this responsibility by the Department of Health, Education, and Wel-
fare. Training allowances are paid by the unemployment compensation
divisions of the state employment security agencies.

Between October 1961, when ARA funds became available, and June
30, 1963, a total of 453 training programs was approved for 22,388 per-
sons in 647 separate courses of instruction for 228,617 training weeks in
42 states, the Virgin Islands, and American Samoa.l4

MDTA is more extensive. It seeks to deal with the problems presented
by large numbers of unemployed workers who cannot be expected to ob-

¥For more information on occupational training and related activities under ARA, see Occu-
pational Training and Retraining Under the Area Redevelopment Act {(Washington: U.S. Depart-
ment of Labor, August 1961); and Training for Jobs in Redevelopment Areas (Washingtan: Gov-
ernment Printing Office, 1962).
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taia full-time employment without some kind of training. The responsibili-
ties of the USES under MDTA are similar to those assigned unider ARA.
There are, hewever, important differences between these acts. For exam-
ple, ARA is limited to designated “depressed” areas or redevelopment
areas, whereas MDTA applies to any area in which there are unemployed
workers and young worke:s who can improve their employability through
selected training programs. MDTA prc: .des the same level of training al-
lowances as ARA, but the payments generaily go to unemployed per-
sons who have had at least three years’ experience in gainful employment
and who are heads of families or households. These allewances can be
paid for 1 to 52 weeks of training.!’> MDTA places much more empha-
sis on manpcwer research than does ARA. USES and state employment
service staffs participate in many of tliese studies.!6 The centyal focus,
however, is on training programs. Alihough MDTA was passed in March
1962, Congress did not appropriate funds until August 1962. As of June
1963, USES, together with the Office of Manpower Automation and Train-
ing of the Department of Labor, had approved more than 1,450 training
projects to provide training and related services to nearly 54,000 persons
in 49 states, ihe District of Celumbia, Puerto Rico. and the Virgin Isiands.

Other Services

In addition to ARA and MDTA, two other laws recently enacted relate to
the activities of the USES. The Public Works Acceleration Act (Public
Law 87-658) is designed to stimulate employment through the constric-
tion and improvement of needed public projects in eligible areas. These
facilities in turn, are expected to aid these communities in promoting long-
range industriai growth and employment development. The eligible areas
are designated monthly by the Secretary of Labor. To qualify, they must
have had substantia! unemployment for at least 9 of the preceding 12
months. The local offices of the state employment service collect the labor
market information which forms the basis for designating area eligibility.
Furthermore, local offices will refer workers to contractors working on
public facilities if the contractors request placement assistance. They also
work with community economic development groups to develop public

SFor more complete information on MDTA, sce The Manpower Development and Training
Act of 1962—Its Qrigin and Provisions (Washingion: U.S. Department of Labor, Aprii 1962);

and Your Opportunity for Job Training (Washington: U.S. Department of Labor, Bureuu of Em-
ployment Security, 1962). .

WFor description of research studies, see Report of the Secrefary of Labor In Research and
Training Activities Under the Monpower Development ond Training Act, transmitted to the
Congress in February 1963 {Washington: Government Printing Office, 1963), especially pp.
69-94,
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works project plans for submission to appropriate federal agencies in or-
der to get funds available under the act.

Another federal act which assigned new duties to the USES is the Trade
Expansion Act of 1962 (Public Law 87-794). Pertinent provisions affect-
ing the USES relate to adjustment assistance given to workers who are laid
off or working only part time because of increased imports resuli*1g from
trade concessions. The United States Tariff Commission makes the deter-
mination as to whether their unemployment is due to trade concessions.
Worker eligibility is determined by the Secretary of Labor and, if approved,
the workers are entitled tc readjustment allowances, training, and job relo-
cation assistance. They apply for these benefits at the local employment
security office. The USES is directed by law to provide placement services
to these adversely affected workers. Training is available principally under
MDTA. Readjustment allowances are denied to those who refuse suitable
training or drop out of training programs without good cause. Relocation
allowances are authorized to the heads of families who have little or no
prospect of suitable reemployment in their home locality, and who can get
jobs in another community. The relocation allowance covers transporta-
tion ccsts and moving expenses, and amounts to a lump sum of two and
one-half times the average weekly manufacturing wage, currently about
$230.

Trade adjustment allowances are paid to eligible workers. They are in
an amount equal to 65 percent of the worker’s average weekly wages or to
65 percent of national average weekly wages in manufacturing, whichever
is less. Payments continue for 52 weeks, but may be extended to 78 weeks
if the worker is participating in an approved training program.

As of September 1963, no workers had received special adjustment as-
sistance as provided under the act. Four groups of workers did petition the
Tariff Commission for a determination but were turned down.

Summary

The services performed by the USES indicate clearly that it is more than
a simple labor exchange. It is in the process of becoming 2 manpower
agency concerned with the development and utilization of the nation’s hu-
man resources. The USES’s programs have been extended and refined in
response to specific needs for employment services, either by particular
groups or by the whole labor market. Except for the responsibilities as-
signed by law in the Social Security Act, ARA, MDTA, Public Works Ac-
celeration Act, and the Trade Expansion Act, most of these changes have
been made within the basic framework of the Wagner-Peyser Act. Thus,
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the demands of society have been the primary thrust in the evolution of the
. programs of the USES and its affiliated state agencies. Recent legislative
,' assignments, especially those dealing with training activities, have broad-
3 ened the scope of the Employment Seivice.
-' While the Employment Service has been expanding its employment and
' manpower services, it has had to deal with a number of important prob-
- lems. Some of these stem from the very expansion of services; otiicrs,
3 from its organizational structure and from the administration of the fed-
: eral-state system of public employment offices. We have selected for dis-
cussion in the following chapter those problems which we consider to be
among the more important ones.

5
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V. Developing Problems and Issues

The USES faces a number of probiems which suggest the need for a
thoroughgoing reappraisal of its objectives, areas of service, structure,
methods of operation, and performance. In addition, there is the question
of relationships with largc firms and other channelis of hiring, notably pri-
vate fee-charging agencies and college placement bureaus. Since: we cannot
undertake an exhaustive review of all of them, we selected for discussion
several of the more outstanding problems.

For Whom Is the Employment Service Intended?

The critical question is: To whom should the Employment Service be
available? Should it limit its placement activities only to the unemployed,
or should it serve any legally qualified worker, employed or unemployed,
who registers? There has never been any intention to limit the Employment
Service to placing only unemployed workers. While the unemployed need
service, in the aggregate they form a small, albeit important, part of the
nation’s manpower resources. If the Employment Service is to play a major
role in labor market transactions, then it must serve actively both em-
ployed and unemployed.

Recent census data show how important it is that the Employment Serv-
ice make its resources available to all workers desiring assistance. Unem-
ployed workers account for about 20 percent of all new accessions in the
labor force; new entrants or reentranis into the labor market, another 20
percent. The remaining 60 percent ar: workers changing from one job to
another without any significant. pcriod of intervening unemployment. In
concentrating solely on placing unemployed workers, the Employment
Service would exclude many persons needing placement help.

There are potential dangers in serving thie employed, but they are not
sufficient reason for excluding them. If the Employment Service is too ag-
gressive in placing employed workers, some of the employers might charge
it with pirating. When the local office has employer orders but no qualified
workers readily available for referral, it does recruit. However, in so doing,
it must exercise utmost discretion. The employed worker may not want his
current employer to know that he is seeking a change, or the prospective
employer may not want to be charged openly with raiding another employ-
er’s work force, especially if both are located in the same community.

Another area which has generated considerable discussion and at the
same time has affected the image of the public employment service is serv-
ice to the special applicants—inexperienced young workers, older work-
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ers, and the physically handicapped. Aside from the priority for veterans,
there is no law or regulation requiring preferential placement for speciai
groups. The Employment Service has a legisiative responsibility for offer-
ing specialized services to the young workers and the physically handi-
capped. The older werker program developed in response to community
pressure. Promotional campaigns on behalf of speciul applicant groups
imply that the Employment Service favors them. This is not the case.
Special techniques are necessarily used to provide placement assistance
to them.

Services to the special applicant groups have gradually tended to be-
come special programs and activities with the result that the placement
function has become fractionalized. At times, the local offices concerned
with these special applicant groups may appear to neglect the majority of
applicants -— the mzainstream group — who have no specific problems of
age, handicap, or inexperience, but who are, for one reasen or another,
looking for jobs. Each local office must recognize that a group requiring a
special type of service does not automatically warrant a separate program,
or even a subprogram, within the placement servicc. The paramount cri-
terion is that all job referrals be in line with the applicant’s qualifications.
Special techniques are intended only to ake sure that this criterion is
met. There must be a balanced program of services for all applicants, and
the activities in behalf of special applicant groups must be closely integrat-
ed with the mainstream placement transactions. Failure to do so will
strengthen the view, held by many hiring officials, that the public employ-
ment service is primarily concerned with disadvantaged segments of the
labor force—the economically underprivileged or the occupationally less
suitable worker.

The capability of the Employment Service to resolve the employment
problems of these special applicant groups is limited. Their problems are
not the sole responsibility of the Empioyment Service. These are commu-
nity problems, and community resources must be involved ia their resolu-

tion. The Employment Service can help through counseling, testing, and-

job development activities. It can work with other community groups, such
a~ schools and coinmunity service groups, tc enhance the employability
of the special applicant groups.

To return to the question: To whom should the Employment Service be
available? such fundamental changes have taken place in the nation’s labor
market during the last decade that almost everybody is a potential user of
the Employment Service. The types of placements made by the USES be-
tween 1952 and 1962 dramatically reflect these changes (Table 8). Mana-
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gerial and professional placements increased 187 percent, and clerical and
sales went up 46 percent. Skilled workers rose 3 percent, and semiskilled
increased 6 percent. Placements of unskilled workers dropped 25 percent.
Data on different categories of service occupations have been available
only since 1955; the figures betwees then and 1962 show that placements
in service occupations, excluding domestic workers, increased 30 percent.

Today’s labor market emphasizes brains, not hands. This trend will ac-
celerate in the years ahead, presaging a need for radically overhauling per-
sonnel policies and practices. The proportion of staff specialists, engineers,
scientists, technicians, and other highly skilled workers relative to total
employment in industry has been steadily increasing, while the proportion
of production workers has declined. According to Bureau of Lab-r Statis-
tics data, between 1947 and 1962 employment in manufacturing increas-
ed nearly 10 percent, from 15.5 million to 16.9 million, while the number
of produciion workers declined from 13 million to 12.5 million, a drop of
4 percent; nonproduction workers ir: manufacturing during this period in-
creased from 2.5 million to 4.4 miilion, a whopping gain of 76 percent.

The implications of these labor market trends for the Employment Serv-
ice are clear. The need for high talent manpower will demand greatly in-
tensified work in counseling with special emphasis upon preparation for
the “brain” jobs of the future. In conjunction with this, the Employment
' Service must strengthen its relationships with colleges, universities, and
technical schools—educational in<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>